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Abstract 
<:;:urrent sociological literature on social capital has examined the issue of the role of 
voluntary organizations in the development of social capital primarily at the individual level of 
analysis, notably the work of Bourdieu, Coleman, and Portes and Sensenbrenner. This has been 
closely linked with sociological work in community studies and civil society, particularly as it 
relates to community action and development, particularly through the work of Wilkinson, Flora 
and Flora, and Tilly. But sociological literature has paid little attention to the role of 
organizations as vehicles for the expression of collective agency, thus linking individuals to 
communities through the realm of civil society, as defined and developed by Gramsci, Putnam, and 
Morton. I theorize that investments of labor and resources into voluntary organizations can be 
considered institutional capital, which aids in the formation and retention of social capital by 
individuals. In areas of persistent poverty, unequal power distribution leads to the development 
of what Gaventa calls quiescence, and favors "growth machine" processes as described by 
Logan & Molotch, both of which are to the detriment of civil society. I theorize that voluntary 
organizations that work to develop bridging social capital can build civil society and reduce 
persistent poverty, leading to the development of structural pluralism. A comparative case study of 
two Empowerment Zone/Enterprise Community sites is used to illustrate the value of 
institutional capital and the necessity of transformative community development strategies as an 
alternative to traditional and direct action approaches. It is found that the presence of free 
spaces, a sustained and open process of citizen participation, autonomy from government and 
the private sector, opportunities to build bridging social capital and a community field 
orientation leads to the growth of social capital, development of civil society and helps reduce 
persistent poverty. 
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Chapter One: Introduction 
Research Question 
The focus of my thesis is: how do voluntary organizations build civil society, develop 
social capital, and reduce persistent poverty? What motivates people to attempt to act 
collectively, rather than as a sum of individual efforts, to make the world a better place in which 
to live? The benefits of working together may not be immediately visible, yet voluntary 
organizations are formed and grow all the time. But some organizations fail, while others thrive 
- some last a long time, others are only of short-term duration. Thinking of voluntary efforts, I 
imagined them as not unlike an element of great liquidity, waves rippling out from associations 
made as "splashes" in the networks linking people together. 
Part of the answer lay in durability: organizations are structures created by individuals 
acting as a group (or in groups) to recognize and support networks of relationships, and work to 
achieve goals held in common between members. Participation in the process of forming a 
group is an individual act of personal agency. The formation and evolution of groups acts to 
guide, shape, and develop the choices individuals make. In addition, voluntary organizations 
allow individuals to work together to achieve goalsthat they cannot accomplish individually. 
Thus, I argue that voluntary organizations are a priori vehicles for the expression of collective 
agency. 
Why are organizations important for collective agency? 
On a practical level, community life depends on an active and involved citizenry. While 
community studies have long been a mainstay of sociological research, the past decade has 
yielded a growing body of literature concerned with issues of civil society, civic engagement, and 
social capital - and the basis for their further development. This has been of particular concern 
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in rural sociology, as the demographic shifts of the past half-century have placed considerable 
stress on rural communities (Wilkinson, 1995). In areas of persistent poverty, communities 
often lack the organizational means and the resources necessary for addressing long-standing 
problems - especially since neither government efforts nor business activity by themselves have 
been able to redress these persistent inequities. Communities mobilizing to create positive 
change are challenged by the lack of means as much as by the lack of resources. Recent 
scholarship recognizes both the value of institutions and the need to assess institutional effects 
on the social infrastructure of the local community. 
In order to evaluate the role of voluntary organizations on the development of civil 
society and social capital, as well as their role in reducing persistent poverty, I will present a 
comparative case stucfy of two sites from Round One of the Empowerment Zone/Enterprise 
Community (EZ/EC) program. From a research perspective, this program is a very good 
choice for evaluation, as the EZ/EC program represents a community-based approach to 
poverty reduction, engaging a wide range of citizen involvement, forms part of the philosophical 
foundation of this program. The sites themselves are a good fit for comparison purposes, as 
they are persistently poor, situated in a regional economic base of natural resource extraction 
owned primarily by external entities, and both are populated almost entirely by white residents. 
EZ/EC Program 
The precursor to the Empowerment Zone/Enterprise Community program was started 
during the Reagan Administration to target areas of persistent poverty, using tax credits as an 
incentive for business development. This was expanded by the Clinton Administration to 
empower communities by providing block grants to community-based organizations. The block 
grants are administered by various state agencies. Oversight of rural sites is performed by 
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USDA-Rural Development and the urban sites are under the aegis of HUD. The funds can be 
used for a variety of purposes according to principles laid out by the EZ/EC program: 
The Empowerment Zone and Enterprise Community program is designed to 
afford communities real opportunities for growth and revitalization. The 
framework of the program is embodied in four key principles: 
• Economic Opportunity 
• Sustainable Community Development 
• Community-based Partnerships 
• Strategic Vision for Change 
(http://v,rww.ezec.gov/About/ 4 keys.html; accessed 7 /2/02) 
[see Appendix III for full explanation of the four key principles] 
The four principles listed above - and particularly the last two - reflect a commitment by 
the EZ/EC Program to community development, not just economic development. Indeed, 
there are clear statements on the part of EZ/EC program staff that the focus of the program is 
"empowerment as a process." (Reid, 1999) 
The emphasis in the Empowerment Zone/Enterprise Community initiative on the 
formation of partnerships among diverse social groups in a community marked it as a departure 
from previous sector-based approaches to community development sponsored by the Federal 
government (Morrissey, 2000). While not fully understood or perhaps even clearly articulated, 
there was a tacit recognition that social capital and organizational capacity were indicators of 
effective EZ/EC process. Indeed, the EZ/EC program provided the means by which 
community-based organizations could engage in a truly meaningful planning process, which 
many experts in community and economic development recognized as a necessary precursor to 
community-based development. But even with the sea-change in philosophical approach, there 
were still pressures that worked against community involvement, not the least of which was 
maintaining community interest during a long period of planning followed by delayed 
implementation. Along with that was the understandable push for "measurable outcomes" that 
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favored traditional "bricks and mortar" projects with tangible results, as contrasted with 
interactive processes that need not include visible benefit (Gaventa, 1995). 
Grassroots initiatives give rise to a new understanding of the 'infrastructure' 
necessary for development. Traditional development policy emphasizes the need 
for infrastructure development in physical terms - sewage systems, water and 
roads. The knowledge needed for development is 'technical' in nature - business 
plans, feasibility studies, and market research. 
As important as these may be, there is also a broader view: development 
must include a process of self-empowerment, through which people develop 
knowledge of their own history and culture, needs and resources, and participate 
in their own decision-making. With this investment, people become better 
equipped to rebuild their own communities and economies (Gaven ta, 1989, 61-
62). 
The Community Empowerment Program was enacted into law in August 1993. 
Selection of sites to be funded was through a competitive process done in stages, or "rounds." 
In January 1994, the opening of competition for Round One was announced. To be eligible, 
communities had to designate census tracts with high rates of poverty, as well as meet other 
selection criteria. Their applications consisted of comprehensive strategic plans that were 
developed with the active participation of low-income community residents. 
(http://www.ezec.gov/ About/backgrounder.html) 
Given that most if not all of the rural EZ/EC sites are geographically and socially 
isolated, these factors act to limit the development of economic, human, and social capital by 
citizens of these communities. In 1994, USDA selected 33 rural sites in Round One from a pool 
of 220 applicants; 3 Empowerment Zones and 30 Enterprises Communities. HUD selected 65 
Urban EZs and ECs sites at the same time. In real money terms, rural EZs each received grants 
of $40 million and rural ECs received special EZ/EC grants of just under $3 million each from 
the Social Services Block Grants (SSBG) program administered by the Department of Health 
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and Human Services. Urban EZs received $100 million; urban ECs received the same amount as 
rural ECs. (http://www.ezec.gov/ About/backgrounder.html) 
Empowerment Zones and Enterprise Communities boundaries are based on census tract 
areas and the majority of areas covered in Round One had minimum poverty rates of 20%. At 
least one census tract in each site needed a poverty rate of 33% or higher. Indian reservations 
were, however, excluded from participation in Round One; they were included in Round Two in 
1998. The use of census tracts for the purposes of the EZ/EC program has been problematic 
as it has meant that designated areas end up being spatially distinct from formal community 
boundaries. More familiar divisions (county lines, city boundaries) substituted for actual census 
tract boundaries in many cases, acting as a "shorthand" for program participants and community 
volunteers. In some cases (as we will see later), while the initial attempts to transcend these 
boundaries may have been successful, the early efforts ran into difficulties later. 
The North Central Regional Center for Rural Development (NCRCRD) has investigated 
the EZ/EC program since 1997. Over the past five years, data has been collected on all 33 sites 
in Round One of the EZ/EC program. Specific measures include: participation in free/reduced 
cost school hot lunch programs; enrollment in community colleges within traveling distance of 
each EZ/EC; and high school drop-out rates. In addition, during the summer of 2000, four 
researchers from NCRCRD visited three EZ/EC communities in West Virginia, Texas and 
Oregon (see Appendix I) and gathered a significant quantity of data based on one-on-one 
interviews with officers, staff, and active members of the EZ/EC organizations in place. This 
program is particularly important as it is a different kind of intervention to deal with persistent 
poverty, based on governmental support on a holistic basis for resident designed and driven 
initiatives. In particular, the two cases chosen for this study reveal deep contrasts in approaches 
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towards participation, organizational structure, the role of voluntary organizations, and the 
subsequent relationships with other actors in community development. 
The role of voluntary organizations in the development and retention of social capital in 
areas of persistent poverty needs to be examined to help build a better understanding of the 
interrelationships between civil society, social capital, and inequality. In order to express 
collective agency, residents must build networks of association and work together to develop the 
necessary processes to transform their communities for the better. The EZ/EC program is an 
excellent example of community-based attempts to reduce poverty and build civil society, and 
the experience of different sites makes a comparative case study possible. The questions are 1) 
did the voluntary organizations involved work to build civil society and develop social capital, 
and 2) did the efforts undertaken in each site reduce persistent poverty? By demonstrating the 
differences between the two sites selected, I expect that effective community strategies for 
sustainable community development will stand out in high relief. 
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Chapter Two: Literature Review 
There are several concepts vital to my research question, namely social capital - an 
individual-level characteristic, community - a group-level characteristic, and civil society, which 
arises from social capital and its effects in the community. In this chapter I first review the 
relevant sociological literature surrounding these concepts, as well as that dealing with social 
stratification and inequality in rural communities. Then I posit a model of necessary conditions 
for the emergence of voluntary associations and the role they play in the development of civil 
society, growth of social capital, and in the formation of community development strategies to 
reduce persistent poverty. 
Social Capital 
Definitions 
The concept of social capital arises from a Marxian understanding of resource 
mobilization (Bourdieu, 1986; Portes and Sensenbrenner, 1993; Portes, 1998), particularly with 
regard to social relations. While social relationships themselves reinforce one another through 
on-going interaction and are sometimes rewarding (sans "othering" - see Schwalbe, below), the 
reason for collective action is based in the ability of people to transcend their self-interest and 
see common interests that motivate them to join together. The two main theorists of this view 
of social capital in contemporary sociological literature are Pierre Bourdieu and James Coleman. 
Bourdieu and Coleman 
Bourdieu's definition: According to Bourdieu, social capital is: 
The aggregate of the actual or potential resources which are linked to 
possession of a durable network of more or less institutionalized relationships of 
mutual acquaintance and recognition - or in other words, membership in a group 
(Bourdieu, 1986, 248). 
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In his definition, Bourdieu is clearly influenced by concepts such as embeddedness (as is 
Granovetter), and his conception of social capital rests on the idea of different forms of capital 
being fungible (Portes, 1998), though the processes that give rise to social or cultural capital are 
not. Bourdieu's concept of social capital can be used as a measure of networks connecting 
individuals within a community. Bourdieu specifies that all capitals are interrelated, and social 
capital represents of the value of ties between people. Bourdieu additionally notes that the 
various forms of capital - human, cultural, social, etc. - are intrinsically connected to each other 
and are ultimately based in (but never completely convertible to) economic capital. Bourdieu's 
definition is imprecise about the exact degree of organization that is encompassed in social 
capital. Bourdieu's use of the phrase, "more or less" to describe the degree of organization is 
vague, and suggests there is territory there worth exploring (Portes, 1998). 
Coleman's definition: In contrast to Bourdieu,Jam~s Coleman's definition of social capital 
is not categorical as much as functional: 
A variety of entities with two elements in common: They[social entities] all 
consist of some aspect of social structures, and they facilitate certain action of 
actors - whether persons or corporate, actors - within the structure (Coleman, 
1988). 
Portes and Sensenbrenner point out two limitations to Coleman's approach, namely that 
there is "a theoretical indefiniteness that leaves open the question of what those social entities 
facilitating goal attainment are and where they come from; second, a marked instrumentalist 
orientation that views social structural forces only from a positive perspective." (Portes and 
Sensenbrenner, 1993) 
Coleman's theoretical grounding in neo-classical micro-economic theory reflects his 
rational-choice perspective, which is at odds with the notion of commitment to a larger 
collective. Combined with the limitations previously noted, Coleman's approach to social capital 
9 
is of limited utility in relation to matters of community development, as it is difficult to 
generalize from the individual level of analysis to the meso-level of collective interaction that is 
engaged in by groups, and the collective self-interest that this expresses. 
Portes and Sensenbrenner: the elements of social capital 
Alejandro Portes and Julia Sensenbrenner have outlined four major contributing sources 
to the formation of social capital. These elements are particularly important to remember in 
considerations of social capital development: 
•!• Values introjection; the introjection of values counters greed as a sole motivator 
of individual action. 
•!• Reciprocity transactions; "favors, information, approval, and other valued items 
are given ·and received .... backed by the norm of reciprocity." 
•!• Bounded solidarity; this arises from "the situational reaction of a class of people 
faced with common adversities." 
•!• Enforceable trust; "individuals subordinate their present desires to collective 
expectations ... [and) advantages [obtained] by virtue of group membership." 
(Portes and Sensenbrenner, 1993) 
These factors become the basis of my definition of social capital: the value of the ties 
between individual people, based on shared values, reciprocity of transactions, bounded 
solidarity, and enforceable trust. While clearly having much in common with the definitions 
provided by Bourdieu and Coleman, Portes and Sensenhrenner's factors make defining social 
capital easier. Current social capital literature focused.on individual results, however, does not 
account for the process of group formation, and for the effects (or structure) of aggregated 
social capital that are embedded in the groups or associations of which people become a part. 
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While Ostrom addresses this issue from the standpoint of limited information, shared resources, 
and uncertain outcomes (Ostrom, 1990), she does not address the relationship between social 
capital and voluntary group formation and maintenance, thus the question remains open. 
Narayan: bridging, bonding, and linking social capital 
I also make use of the concepts of "bridging", "bonding", and "linking" social capital as 
outlined by Deepa Narayan (Narayan, 2000). Simply put, bridging social capital represents 
horizontal ties to people of similar economic status and political power, as well as the weak ties 
between members of an organization, fellow workers, etc. :Sonding social capital represents 
those strong ties between family members and close friends, and "linking" social capital refers to 
vertical connections between people in different socio-economic and/ or political positions of 
power. (Narayan, 2000) Narayan notes that people in poverty often have strong bonding social 
capital, weak bridging social capital, and almost no linking social capital, thus rendering them 
vulnerable to outside misfortune, such as natural disasters - or, as I argue, powerful elites intent 
on maintaining socio-economic inequality. 
Narayan goes further to note that the formation of "bonding and bridging social capital 
within local organizations are a necessary but insufficient condition for long-term development." 
The creation of linking social capital is essential. External support has often 
played an important role in its emergence .... This support is most effective when 
it is sustained over time, emphasizes capacity building, and is based on sensitive 
understanding of local conditions and a relationship of trust and partnership 
(Narayan, 2000, 4.5). 
Voluntary organizations have elements of both bridging and bonding social capital -
bridging between persons with only a shared self-interest but who may differ from each other in 
one or more ways, and bonding between those with existing relationships. Indeed, groups 
working collectively implies that organizations can act as vehicles for developing bridging social 
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capital as well as bonding social capital, i.e. as people work together collectively, they form 
relationships that may transcend their differences to form new commonalities (Narayan, 2000). 
Those groups that acted to restrict their membership (to maintain power, for example) would 
find their bridging social capital restricted, while those that sought to rapidly expand their base 
of affiliation would be limited to the speed at which bonds could be formed between disparate 
members. 
Distinct character of voluntary organizations 
People join voluntary organizations for a variety of reasons: to accomplish goals that 
could not be achieved individually; to manage commonly-pooled resources to ensure more 
equitable benefits to stakeholders (Ostrom, 1990); to have a sense of connection to others and a 
sense of belonging (Etzioni, 1993; Boyte, 2001 ); and to create opportunities for change, 
exchange and interaction (Morton, 2001). All of these reasons reflect the densely-textured 
character of group formation, resting as it does on the transition from the individual level to the 
community or societal level of social organization. Above all, group formation is indicative of 
collective agenry (Etzioni, 1993; Flora & Flora, 1992) - that decision to pursue something 
collectively, and to act in concert with one another. 
The most immediate benefit of collective action within the frame of a voluntary 
organization is the chance to interact with people of like mind that one might not otherwise 
meet (thus creating bridging social capital). Thus, the very act of becoming part of a voluntary 
association is likely to be beneficial from a social capital perspective. On-going participation will 
often result in the development of stronger links between members of a voluntary association, 
with the attendant result that "weak links" become possible even with persons outside of the 
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network itself. However, not all persons join associations or organizations - in fact only a small 
number of people actually volunteer. 
Community 
Definitions 
The Oxford Dictionary of Sociology (Marshall, 1998, 97) notes that there is considerable 
debate regarding the definition of community based in part on disagreement over whether 
"community" denotes a locality or if a more normative aspect is implied regarding an ideal-
typical type of association or simply a network "whose members share some common 
characteristic" (Marshall, 1998). Despite this on-going debate, I argue that there are definable 
elements of community and that these elements shape individual and collective responses to 
issues arising within a community context. Beginning with the work of Ferdinand Toennies, I 
will review seminal definitions of community in the past and present sociological literature. 
Toennies: Gemeinschafr und GeseUschafr 
Ferdinand Toennies' Gemeinschaft und Gesellschaft [tr. "Community and Society"] implies 
that "community" is a positive, enduring unity of association, encompassing family and social 
bonds arising from common experiences of place, sp~ce and time, and expressed through 
organic interrelationships. Toennies contrasts this with the artificial and constructed nature of 
"society" which embodies a public arena, with particular inclusion of economic activity. 
(foennies, [1887] 1957). While not completely accepted today, one critical element ofToennies' 
definition is the distinction he draws between public and private spheres of activity - and that 
interactions across lines of distance are of necessity done in the public arena. Further, he 
recognizes the distinct character of social organizations as distinct entities from the individuals 
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that make them up, and that such organizations are the instrumental means by which collective 
action is undertaken. I will return to this later, when discussing community action. 
Wilkinson: Locality, local society, and community field 
A more recent definition of community can be found in the work of Kenneth Wilkinson. 
The community, according to Wilkinson, is made up of three elements: locality (place); local 
society (interactions), and a set of locally-oriented collective actions, termed the "community 
field": 
Conventionally, there are three elements of the community, namely, a 
locality, a local society, and a process of locality oriented collective actions, The 
third of these is the focus here and is termed "the community field" ... A locality 
is a territory where people live and meet their daily needs together. A local 
society is a comprehensive network of associations for meeting common needs 
and expressing common interests. A community field is a process of interrelated 
actions through which residents express their common interest in the local 
society. While sociologically important units other than the community could 
embody one or two of these elements, the community, as used here, embodies all 
three elements (Wilkinson, 1991, 2). 
Wilkinson's concept of the community field becomes salient, as it emphasizes the 
relationship between people, locality and agency. Wilkinson also refers to Amos Hawley's 
ecological definition of community - namely the area within which a population meets its daily 
needs (Hawley, 1950). To Hawley, the ecological context of community shapes everything from 
an individual's sense of identity and commonality with other people to the overall patterns of 
social interaction between groups of people. 
Drawing a distinction between development in community and development of 
community, Wilkinson outlines four criteria for effective development of community: purposive 
action, positive character of actions to be taken, efforts made matter as much as goal attainment, 
and actions undertaken are structure-oriented ... The second criterion is important, as it notes that 
processes are as important as ·Outcomes. The last criterion is critical; as it highlights the need for 
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structural underpinnings for development efforts, leading to what I define as institutional capital. 
For the purposes of this study, I make use of Wilkinson's definitions of community and 
community field, as well as the criteria listed above. 
Space, place and locality 
Toennies placed considerable emphasis on the connection between place and social 
identity. I would suggest that the formal boundaries of a community do not a priori define that 
community of which someone may feel a sense of membership. However, space and place are 
integral elements in most definitions of community. Hiss (1990) draws on individual 
experiences of place as defining elements of how we view the world. Hawley (19 50) also notes 
that the spatial dimension shapes the structure of communities, and the spatial structure of 
communities forms the basis for Wilkinson's distinction between urban and rural communities 
(Wilkinson, 1991). Space and place shape perceptions, interactions, and structures for 
individuals, as well as for communities and institutions, forming a dynamic relationship with 
other sociological factors (fickamyer, 2000). Wilkinson's emphasis (1991) on the particular 
problems of rurality and inequality highlights the need to examine these issues as framing 
elements of rural community development. 
Community Networks & Linkages 
Wilkinson's concept of the community field is a more general level of social interaction 
than a social field. A social field is defined as an (unbounded) "process of social interaction," 
consisting of a "sequence of acts, displaying a unicy over time" (Wilkinson, 1991 ). The existence 
of a community field demonstrates that there are some patterns of interaction between actors 
and associations that have community-wide effects. Sharp examines this, noting that: "the 
capacity to manage and direct the flow of resources and action is likely to depend on one or 
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several network elements' possessing the authority or power to influence local action processes" 
(Sharp, 2001, 406). This is critical as it demonstrates the link between networks, power, action, 
and community, also observed by Lin (1999). A community field frames social interaction, 
which is in turn modified by the nature of the locality, including physical geography and the 
density of settlement. In rural areas, the community field may be considered very large, 
containing a variety of social fields, but it may also lack opportunities for certain kinds of 
interaction. Granovetter's conception of strong and weak ties helps in understanding this 
problem. 
Granovetter's definition of "weak ties" becomes useful in the context of social networks 
found in a community field. Granovetter (1993) sought to demonstrate the establishment of 
new ties between individuals that arise from existing relationships i.e. in a set of relationships 
between three individuals, A, B, and C, if there are strong connections between A and B and 
between A and C, then there must be some sort of "weak tie" connecting B and C. People may 
inhabit strategic positions that connect two (or more) networks, and thus form "bridges" 
between the groups represented by each network. Woolcock (1998) takes this a step further 
noting that Granovetter's theory of weak ties recognized that economic action is inherently 
enmeshed in social relations (which harkens back to Toennies' distinction between economic 
and social interaction). Thus it is important to understand that ties themselves may be based on 
economic as well as social and political interaction. 
Wilkinson (1991) notes that strong ties in parts of a community may act to disrupt 
community as a whole (an issue revisited by Narayan's distinction between bridging and bonding 
social capital; see above), and that rural areas may be lacking in weak ties, which may inhibit the 
growth of community, but conversely help foster the formation of wholistic networks. The 
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opportunities to form networks undergird efforts for communities to take collective action. To 
do so, there must be some degree of community awareness of a need to act. But that does not 
happen instantaneously; for community action to take place, there must be some shared awareness 
at the community level of a need to act, and the desire to express collective agency. 
Hunter's four stages of community 
Space, place, and association are all dynamic elements of what we consider to be 
"community." Community, on a basic level, involves recognition of the ties between the 
individuals who make it up. However, the actual creation and expression of ties between 
individuals will vary from community to community. There may be relatively little connection 
between individuals, thus resulting in little to no sense of community, or a range of dense ties 
that characterize a strongly-connected community. I argue that Hunter's four stages of 
community development provide a useful framework for understanding the location of 
community collective action. Hunter (1978) notes four sequential stages of community 
development: 
·:· The residual neighborhood stage, "minimal local collective sentiments based primarily on 
physical proximity." 
•:• The emergent communities stage, "a more conscious and variable conception of 
parochial sentimentsj' usually responding to some sort of external threat. 
·:· The conscious communities stage, where the distinction between this and the previous 
stage is "the development of a rather clearly articulated set of central values that are 
positively advanced as defining characteristics of the community and their 
embodiment in a more Jormalfy structured community organization. " (emphasis added) 
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•:• The vicarious or .rymbolic communiry stage, which is marked by "the notion of the 
consciously constructed community," shared symbolically even by those individuals 
who do not participate in locally organized social life. 
Hunter's concept of the "third or conscious stage of community" is useful in that Hunter 
sees a progression of intent, i.e. the crystallization of "local sentiments," which I argue is a 
necessary precondition for community action. Hunter emphasizes that this progression of intent 
depends on the "external structural preconditions existing within the mass society and the 
relationship of the local community to that mass society, rather than simply the inherent 
characteristics and composition of the local community itself." (Hunter, 1978, 184) Hunter's 
third stage of community - conscious community - is the mark of difference between local 
society and actions taken in the community field. I therefore have incorporated Hunter's third 
stage of community as a specific locus of understanding community action, which is in accord 
with Wilkinson's interactional definition of community. 
Hunter's stages of community posit a role - albeit undefined- for voluntary 
organizations. This is in line with Warren's position that local horizontal ties have been 
superseded by vertical ties, making local communities dependent on larger public or private 
institutions (Warren, 1978). I argue, along with Luloff and Swanson (1995), that such linkages 
are in dynamic tension and can be affected by community agency, as individuals in communities 
discover collective self-interests and build relationships based upon them. 
The role of voluntary organizations then reflects the collective agenry necessary to move 
from Hunter's conflict stage to the conscious stage of a community. But the efficacy of voluntary 
organizations' efforts depends directly on the degree to which the legitimacy of their work is 
broadly supported within the communities where action takes place. It might well mean that old 
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norms and ways of doing things will need to be done away with, in order to make room for real 
change. Such changes have been considered in recent community development literature. 
Collective Agency and Community Development 
Recent community development literature has noted the shift from sector-based 
development to community-based development (Flora & Flora, 1993; Borden, 1999). Borden 
notes four mediating elements in the development of linkages necessary to sustainable 
development as a collaborative effort: clearly articulated goals, good internal communication, 
good external communication, and broadly-based and involved membership in collective efforts. 
Flora and Flora (1993) take this further, noting that focusing on physical infrastructure or on 
leadership development is insufficient for sustainable development practices; and that sector-
based development will not result in long-term change occurring. Bridger and Luloff (1999) 
note several dimensions of sustainability for community development, which include the 
principles of self-reliance and a commitment to social justice, and emphasizing local control over 
a wide range of decisions. The exact means of achieving this, however, Bridger and Luloff deem 
"problematic" (Bridger and Luloff, 1999). 
As an alternative approach, Flora and Flora (1993) introduce the concept of entrepreneurial 
social infrastructure (ESI) as a "necessary ingredient for linking physical resources and leadership 
for community development." They define ESI as an interactive group-level aspect of 
institutions and organizations, with three components: symbolic diversity and inclusivity; 
resource mobilization, equitably distributed and collectively invested; and quality of linkages and 
networks, both horizontal and vertical. While providing a succinct list of elements for 
community action, ESI remains tantalizingly vague when it comes to descriptions of how these 
elements are to be operationally set-up and implemented. It seems to me that organizations -
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whether they are governmental agencies, private businesses, or voluntary associations - are the 
means by which all three of these elements move ESI from the level of individual experience to 
the level of shared or collective experience. 
One significant shortcoming in the community literature is the conflation of community 
organizations with the community as a whole, when considering issues of "community action." 
The difficulty in this approach is hinted at by the problem of definitions of "community" itself -
it seems that organizations are used as an analytic substitute or "stand-in" for the notion of a 
whole community, which does not add any clarity to definitions of community, nor give 
appropriate consideration to the structure and nature of community organizations themselves. 
Even in cases where community organizations are distinguished from the level of the 
community of which they are a part, such organizations are often considered post hoc instruments 
for collective action. 
The failure to examine the form and substance of community organizations makes it 
difficult to understand processes and outcomes of collective agency and community action. 
Conversely, community organizations act as mediating structures between individuals and 
communities (Couto, 1999), and thus express collective agency. 
Community Action 
Communities are not passive. They are dynamic, having stages of creation, 
development, and decline. Wilkinson's definition of community recognizes not only place and 
association, but collective action, as well. Where does communiry action fit? Community action is 
more than the sum of the individuals involved in an organization or association - resources and 
intention are necessary elements, as well. "Collective action, then, consists of a group's 
application of pooled resources to common ends" (filly, 197 4, 217). It's worth noting that Tilly 
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explicitly assumes the existence of organized groups - which really ought to be distinct from 
conceptions of whole communities. Mindful of this, Warriner points out (Warriner, 1956) that 
"groups are real" - and distinguishable from that which we call a community. In the interest of 
providing some clarity, I argue that if individual interaction can be understood to be the micro-
level of social action, and community action is considered to be a macro-level of social action, 
then group action should be classified as the meso-level of social action. This distinction of micro-, 
meso- and macro- corresponds with Warriner's explanation that groups fill an intermediate position 
between individuals and society. Alexander's recognition of the link between the "social realm" 
and "formal institutions" - that in fact, the latter relies on the support of the former (Alexander, 
1997). This indicates that groups although real phenomena are completely embedded in social 
interactions between individuals. Groups organize individuals and their efforts to pursue 
common interests within the community field. 
How do communities act? Hunter and Staggenborg argue that communities act through 
"community organizations" (Hunter and Staggenborg, 1986). This is partially in response to 
earlier studies of community action and power, notably Floyd Hunter's Community Power Structure 
(1953) which emphasized networks of individual leaders exerting power within the context of 
community. Flora, et al., note that the ability to affect the distribution of public and private 
resources constitutes community power - but who actually exercises it has considerable 
repercussions for residents (Flora, et al., 1992). This clearly denotes that there are entities that 
are intermediate between individuals and the community as a whole that are instrumental in 
community control and development (Coufo, 1999). These entities include businesses, 
government institutions, and a range of voluntary associations, some or all of which may be 
involved in community development efforts. 
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Civil Society 
Alexis de Tocqueville's Democrary in America was the first examination of the social and 
public life of the nascent American republic (Tocqueville, [1837], 2000). His endorsement of the 
quality of civic association in America was made in contrast to the nature of life in Europe: 
There is nothing, according to me, that deserves more to attract our regard 
than the intellectual and moral associations of America. We easily perceive the 
political and industrial associations of the Americans, but the others escape us; 
and if we discover them, we understand them badly because we have almost 
never seen anything analogous. One ought however to recognize that they are as 
necessary as the first to the American people, and perhaps more so. 
In democratic societies the science of association is the mother science; the 
progress of all the others depends on the progress of that one (Tocqueville, 2000, 
492). 
Tocqueville recognized the central character of voluntary associations in the formation 
of American society, and was careful to distinguish between them and businesses, the press, and 
political associations. He also recognized the interconnections between them as forming the 
basis for civic interaction or civil society in America. 
Definitions 
If communities are the field within which individual and collective action takes place, 
and voluntary associations are a means to achieve collective goals, then civil society is that realm of 
interaction where issues of public concern are debated, mediated, and addressed. 
Civil society is usually held to be the collective intermediary between the 
individual and the State. For de Tocqueville, civil society (in contrast to 
traditional society) is a defensive counterbalance to the increased capabilities of 
the modern State. It provides the realm in which society interacts constructively 
with the State, not to subvert and destroy it, but to refine the State's actions and 
improve its efficiency .... Hence civil-society groups coalesce not on the basis of 
primordial attachments (ethnicity, language, religion), but on 'small issues' that 
cut across such boundaries and bring people together in new coalitions (Whaites, 
1996, 241). 
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The empowering role of community organizations (Boyte, 2001; Whaites, 1996), 
underscores the contribution of voluntary associations and organizations, as they operate in the 
sphere of civil society. Drawing upon Gramsci (1971), Alexander differs from Whaites, 
describing "civil society as the realm of political, cultural, legal and public life that occupie[s] an 
intermediate zone between economic relations and political power" (Alexander, 1997). 
Gramsci: civil society and hegemony 
The contribution of Antonio Gramsci to our understanding of civil society cannot be 
underestimated. While in prison during Mussolini's fascist regime was in power, he wrote 
extensively about a range of issues, including civil society, as noted above. Another major 
sociological contribution made by Gramsci was the concept of "hegemony" which has been 
defined as the "representation of the interests of the ruling-class as universal interests" (Marshall, 
1996). Gramsci located hegemony (as found in Western societies) in the private, rather than 
public, sphere, as hegemonic control is expressed through economic and social coercion, rather 
than by the direct use of force, which lies in the purview of the state (Marshall, 1996). 
What makes Gramsci's analysis important is not only that he provided a clear conception 
of civil society as a distinct social and community field, but also that he outlined the mechanism 
- hegemonic control - by which it would be possible to maintain inequalities that benefit power 
elites. I will return to hegemonic control later, as part of my discussion of Logan & Molotch's 
growth machine and Gaventa's third stage of power as active elements of life in rural 
communities suffering from persistent poverty. (Logan & Molotch, 1987; Gaventa, 1980). 
Putnam and civic engagement 
Robert Putnam's contribution to the literature of civil society began with his analysis of 
patterns of civil engagement in Italy (Putnam, 1993). His use of the term "institutions" differs 
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from mine, in that he uses it to refer to bodies that make up regional government - ministries, 
agencies, and the like - as distinct entities whose identities are taken from their areas of 
jurisdiction. His concept of "civic engagement" is essentially the same or similar to other 
definitions of social capital; thus, his emphasis on the positive aspects of civic engagement 
therefore lends further support for the importance of shared values and bounded solidarity as 
described by Portes and Sensenbrenner. 
A considerable body of literature has grown up around the relationship between civil 
society and voluntary organizations, the best-known of which is Putnam's Bowling Alone 
(Putnam, 2000). Drawing on the analysis offered by Alexis de Tocqueville a century and a half 
earlier, Putnam and others have suggested that civil society was a necessary and vital component 
of democratic institutions. What is clear from Bowling Alone is that the voluntary organizations 
that form the basis for civil society have changed considerably in recent decades in America. In 
affluent and poverty-stricken areas alike, this decline of voluntary associations has damaged the 
underpinnings of civil society (Putnam, 2000). Putnamgeneralfy stresses the importance of 
voluntary organizations in the formation of social capital; when people participate in the public 
discourse of their community, they realize that they have something in common with others in 
their community, when joined together for common purposes (Putnam, 2000). 
The formation of social capital is not always bottom-up, however. Governments or 
other institutions in society may foster the formation of social capital, including bridging and 
bonding forms. Commenting on Robert Putnam's study of civic engagement in Italy, Making 
Democrary Work, Lowndes and Wilson (2001) highlight the interaction between the state and 
social capital: 
The role of social capital may be better understood in the context of a two-wqy 
relationship between civil society and government. Governments (particularly at 
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the local level) shape the conditions in which voluntary associations - and social 
networks more generally- thrive (or do not). As well as influencing the creation 
of social capital, government seems likely to affect its mobilisation. Governments, 
after all, play a crucial role in determining the degree of influence that organized 
interests, and individual citizens, have upon democratic functioning and 
performance. While the governance of an area is affected by social capital, it is 
also an important influence upon social capital. Such an approach not only adds 
depth to Putnam's account, it also escapes its extreme fatalism. If governments 
are able to affect the development of social capital, it may be possible to break 
out of 'uncivic' vicious circles and actively promote the 'virtuous' combination of 
civic engagement and good governance (Lowndes and Wilson, 2001, 631) . 
. . . or not. There is no guarantee that governments - particularly local governments -will 
immediately see the virtue of this course of action. It's also worth pointing out that Lowndes 
and Wilson speak primarily to and for an English perspective on this issue, and their conclusions 
might encounter different dynamics here in the United States. But the critical point they make is 
that Putnam's analysis of civic engagement in Italy leaves organizations or institutions out as a 
variable under consideration. 
Boyte: "Free spaces" and the elements of a well-developed civil society 
Well-developed civil society depends on the existence of "free spaces" (Evans & Boyte, 
1986) in which informal and formal associations and groups actively reflect the interests and 
concerns of entire communities. It is also important that such associations and organizations 
operate autonomously from instruments of state control (government agencies and the like), and 
are also not beholden to economic elites in the marketplace. Visibility of these groups, along 
with communication between members, other institutions, and the general populace are also 
vital factors. Finally, these associations need to be able to act effectively regarding issues of 
public concern. (Morton, 2000) 
Richard Bothwell (1998) breaks from previous attempts to define a healthy civil society 
by example, to provide the following issue areas as a set of considerations: 
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•:• Organizational activities and resources 
•:• Civil society organizations (CSOs) relations with government 
•:• CSOs relations with the for-profit economy 
•:• CS Os relations with tribal/ racial/ ethnic/ religious groups 
•:• Relations among CSOs 
•:• Communication about and among CSOs. 
Bothwell goes into considerable detail about the various measures that may be employed 
in each issue area to gauge civil society development. However, he cautions that not all 
measures are applicable in all contexts. This. is in agreement with Berryhill, et a4 (2000) who 
argues that axiomatic approaches used without regard to local context for civil society and 
community development are problematic at best, and are likely to fail. 
Community and civil society 
But it is important to distinguish between different sorts of "groups" - on a very abstract 
level, a group is simply any purposeful aggregate of individuals; different groups serve different 
purposes. Drawing on Gramsci's definition of civil society, voluntary organizations are different 
from either governmental institutions or business enterprises. Voluntary associations are those 
groups which are formed equitably by individuals sharing certain interests in common, thus 
distinguishing them from economic enterprises formed to create profit, or those institutions 
which act to enforce laws or norms. A great deal has been written about civil society, and early 
definitions were quite broad in scope and coverage: 
We need a more delimited and differentiated understanding of [civil society], 
one which can parallel the empirical demarcation of civil society that democracy 
in the ideal sense implies. Archaic uses must be discarded. The courts, the 
police, the market, private property interests, the family, the religious and 
philosophical spheres - each has its specific and independent nonpolitical 
interests, which are as different as those of civil society, the sphere of 
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universalizing social solidarity, as they are themselves different from those of the 
state (Alexander, 1997, 128). 
Alexander hastens to add that all of these realms are engaged and challenged by each 
other, and are often experienced simultaneously. "Indeed, 'civil society' constitutes a large part 
of the public lifeworld upon which contemporary social organization rests." 
With the foregoing in mind, I argue that civil society is one of three relevant social fields, 
the others being the state and the market. Regarding the state, governmental institutions are those 
formal bodies with duties defined by public charter and which act on behalf of the state. They 
range from elected bodies to commissions, down to advisory committees that have been 
convened by another governmental institution. The hallmark of all of these institutions is that 
they are state institutions and they deal with public issues. 
In the market, businesses enterprises are those bodies created for the economic benefit 
of their owners, be it an individual or a group. Business and economic interests form enterprises 
for profit-making purposes. Such enterprises are marked by economic purpose and ownership. The 
hallmark of business enterprises is that they act within the realm of the market and they are private 
in nature. 
Using the distinction made earlier between micro-, meso-, and macro-levels of social 
action, I show the relationships between them and the different community fields. The civil 
society column of Table 1 (below) shows two developmental stages of voluntary organizations; 
one is informal and associational, and the other is the formal level of organization which reflects 
a durable sense not only of self-interest but also of other, communal and collective interests that 
are linked through networks and formal recognition by the state and the marketplace. 
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Table 1. Different levels of action and social fields 
Macro-level of The State Civil Society The Market 
social action 
Mesa-level of social Different state Voluntary Business enterprises 
action institutions organizations 
Transition from Ad hoc bodies, Informal associations Barter arrangements, 
micro- to mesa-level temporary coalitions, occasional exchanges 
of social action etc. 
Micro-level of social Elected or appointed Citizens (i.e. those Owners or 
action officials (i.e. those acting on behalf of a stakeholders (i.e. 
acting on behalf of common goal or those acting for their 
the state) purpose) own self-interest) 
To help build civil society, then, voluntary organizations become vehicles for community 
agency. "Community agency as a collective social phenomenon emerges in the context of a 
locality's people and their talents, skills, and faculties to learn and work together toward 
common goals." (Luloff and Swanson, 1999, 357) The degree to which voluntary organizations 
provide collective action opportunities to the widest range of individuals possible reflects the 
ability for individuals to take part in public discourse and engage in activities within the frame of 
civil society (Crick, 1993). The role of voluntary groups, then, is to provide a counter-balance 
to the actions of state institutions and private enterprise, which requires both power and political 
awareness-. 
Associations with an everyday political quality were' the key means through which people 
developed 'civic muscle.' They generated the widespread popular power, and taught skills, 
confidence, and sense of ownership and stake in democracy, which characterized great periods 
of democratic change (Boyte, 2001). But there is no guarantee that voluntary organizations or 
associations as a part of civil society automatical/y confer the advantages claimed by Etzioni, 
Putnam and others (Laitin, 1995). The pressures of modern society are such that 
bureaucratization, efficiency of means, and the drive to move social issues from the realm of 
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public understanding (e.g. "common goods") to a realm of private value (e.g. "products and 
services") can sap the energy and ability of any group, no matter how noble their intent or 
reasonable their goals (Boyte, 2001; Ritzer, 2000). 
Some caution that civil society does not magically solve problems. Drawing on John 
Hall's work, Hefner notes that "the development of a culture of democratic civility depended on 
the prior emergence of a variety of civil-societal strnctures." (ibid.) In other words, civil society "is 
not an universal palliative for social ills" (Hefner, 1998). By itself, civil society cannot right 
wrongs or ameliorate social ills. There must be structures in place that ensure that common 
goals are realized, and common goods achieved. These structures are separate from the power 
apparatus of the state, and act independently of the state. Thus, for civil society to be effective 
in addressing social ills there must be some structural pluralism outside of the market and the 
state, represented by voluntary organizations (Morton, 2000). Hefner cautions that not all 
organizations help out equally in this regard. Some organizations, such as militias or hate group 
organizations, may bring people together (an example of bonding social capital) but against the 
interests of the community as a whole. 
Over time, it is possible that a group originally founded to create deep social change may 
succumb and become integrated into a larger system that acts to maintain the status quo. 
A village-level project in a highly heterogenous area may unwittingly 
undermine the future growth of civil society. If the village is primordially 
homogenous, and the project develops strong local organisations without setting 
up umbrella bodies to promote co-operation with other villages, what has it 
achieved? In some instances, it will have increased the village's capability to play 
the patron/ client game, and strengthened its internal identities, without forging 
the mechanisms to build civil society (Whaites, 1996, 242). 
As I show later, this is almost precisely what happened in the Central Appalachian 
Enterprise Community, one of 33 sites involved in the Empowerment Zone/Enterprise 
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Community community development program of the VS Department of Agriculture. Instead of 
acting to transform the local community and its approach to development, the Central 
Appalachian EC became a transactional conduit of resources into an existing and inequitable 
power structure. 
Community development is a means to redress inequality, but to do so effectively 
requires mediating structures that are contextually appropriate. Inequality requires fundamental 
action that is purposeful and oriented towards the community field to transform communities 
(Wilkinson, 1991). Conversely, growth by itself may serve the interests of elites, or it may 
encourage equality, and lead to open, authentic interaction between people, and build social 
capital. Inequality and social capital therefore are opposed to one another. The challenge to 
voluntary organizations acting as mediating structures then is to find ways to encourage equality 
of growth and build social capital. Persistent poverty stands in the way of this happening. 
Stratification and Persistent Poverty 
Issues 
Much of the sociological literature dealing with community, social capital, and civil 
society also deals with the problem of persistent poverty. This is not too surprising since areas 
suffering from persistent poverty, from a dearth of social capital and a functional civil society. I 
argue that the issues surrounding persistent poverty help provide insight into the question of 
voluntary organization formation and its contribution to the well-being of the community. 
This study examines one hallmark of areas of persistent poverty, the elites' control of 
access to political power and political mechanisms that could be used to create change. In a very 
real sense, control is kept in the hands of a small number of people and the machinery of the 
state is used to foreclose opportunities for the development of civil society. This, oddly enough, 
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is similar to the situation in post-Soviet Russia (Rose, 1985), with similar results, namely a deep 
distrust of government and government-sponsored institutions. The larger the institution, the 
greater the mistrust. Yet, for all of that, the state must limit recognition of independent formal 
associations as much as possible - even eliminate them - in order to maintain societal control. 
Thus, while there are a few institutions which have state sponsorship or are controlled by 
government, there are also very few developed associations or organizations. 
Lack of access by the economically disadvantaged to financial resources such as short-
term credit (e.g. signature loans and credit cards with reasonable rates) forecloses certain 
opportunities to remedy poverty on an individual level - and credit opportunities that are thinly-
disguised usury merely perpetuate poverty. From a government perspective, there are highly 
stratified "top-down" political machines working to limit access to political remedies or to 
provide patronage in return for acquiesence. As a consequence, any effective individual solution 
(usually a range of economic solutions) or clear collective solution (usually political in nature) will 
be actively opposed and thwarted by power elites, who exert their control both directly and 
indirectly through government as well as through business enterprises active in the marketplace. 
Gaventa: Power and Powerlessness 
A useful addition to this discussion can be found in the work of John Gaventa. In Power 
and Powerlessness, he examines the mechanisms of power in an Appalachian valley. Gaventa 
describes three dimensions within which power is expressed. The first can be characterized by 
"observable conflict in decision-making arenas." The second is more nuanced and adds to the 
first - a "mobilization of bias." The third "involves specifying the means through which power 
influences, shapes or determines conceptions of the necessities, possibilities, and strategies of 
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challenge in situations of latent conflict." This last is much deeper than either conflict between 
individuals of different statuses, or between groups with different goals (Gaventa, 1980). 
The maintenance of inequality depends on three elements: unequal access to resources, 
mobilization of bias, and the shaping of the consciousness of the powerless by the powerful. To 
Gaventa, the third dimension of power - the shaping of the consciousness of the powerless -
leads to quiescence, even active support of systems reproducing inequality. Elites thus engage in 
strategies to ensure the ready cooperation of the powerless (Jackman, 1994). Conversely, to 
rebel against such a system requires the development of an alternative consciousness about the 
problems, issues and interests being faced (Freire, 1989). 
Gaventa makes the worthwhile connection that non-participation is a by-product of 
expressions of power by elites, and therefore a seemingly clear community "consensus" may 
mask deeper, hidden conflicts. All of this suggests that the expression and use of power within 
civil society is much more textured than we might otherwise expect. It is certainly the case that 
power inequalities would make community development more difficult (for the exact reason 
cited), but it also makes more problematic the process by which civil society functions to ensure 
that there is constructive engagement. 
Gaventa's "third dimension of power" highlights the role of ideology and information 
control in maintaining social stratification and quiescence on the part of the powerless. In 
Gaventa's third dimension of power, there are two groups: the exploited group (B) and the 
exploiting group (A) interact with each other in ways that reinforce the power of A and the 
powerlessness of B. The exploited·group is identified as ·"others" separate from the elites, and 
that definition is made by the elites themselves - a process described as "oppressive othering" 
(Schwalbe, 2001). What Gaventa refers to as "legitimations and ideologies" used by A to 
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influence and direct B, a clear distinction is made between A (the elites) and B (the powerless). 
If this is successful, B remains quiescent, while A retains its freedom of action. And all of this is 
an on-going accomplishment, embedded not just in formal institutions but in the deeper cultural 
matrix of society. So much so in fact, that "othering" is not simply between an abstract "A" and 
"B" but forms the general basis for a great deal of social interaction between identifiable groups. 
Groups in "middlin"' positions find ways, having been identified as an "other" by dominant 
groups, to "other" groups under them, and so on. 
"Community development," then, can be carried out in such a way as to keep a 
community under the control of "A" - development being done to a community, or perhaps for a 
community- but never l?y a community, in Gaventa's third stage of power (Gaventa, 1980). 
This is accomplished through growth-oriented policies and initiatives that benefit Gaventa's "A" 
group - those elites whose agendas and efforts coalesce to form what has been called a "growth 
machine" (Logan and Molotch, 1987). In rural communities where space and place are pivotal 
influences, economic and political elites control traditional community development activities to 
maintain inequality, not undo it (Brown, et aL, 2000). 
Logan & Molotch: The Growth Machine 
The special relationship of the United States with the nature of place is the focus of 
Logan & Molotch (Logan & Molotch, 1987). They describe the creation and maintenance of 
"growth machines" as self-sustaining systems united behind a doctrine of value-free 
development. These growth machines are antithetical to the development of bridging social 
capital and civil society, rooted as they are in maximizing the interests of land-owners and rentiers. 
Logan and Molotch compare and contrast the concepts of exchange value (economically 
speaking, "rents") and use value (the value of experiencing something without using it up), as the 
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basis for the development of economic asymmetries that favor land speculation and 
entrepreneurial activity emphasizing economic exchanges. Furthermore, growth machines and 
their elites are not concerned with production processes located in a specific place, nor are they 
concerned with the use value of the products so produced, nor even with "spillover" 
consequences for nearby residents. 
Rural America's growth machine system results in areas of persistent poverty being 
dominated by a few extremely wealthy individuals and enterprises, whose economic activity is 
geared towards exchange value production (resource extraction, potentially hazardous product 
manufacture) and collection of rents from the vast majority of other residents, many of whom 
live in abject poverty. This is not a new story in rural America (Erikson, 1976; Gaventa, 1980; 
Duncan, 1999; Fisher, 1993); however, when combined with the patterns of interaction as 
described by Gaventa (1980) and Schwalbe (2001), it becomes clear that far from being just an 
urban phenomenon, growth machines are a common feature to the landscape of rural America. 
One limitation of Logan & Molotch's analysis is that they largely discount the ability of 
voluntary organizations in areas of persistent poverty to create real change, as these 
organizations must perforce draw their social resources from the very people who have the least 
to offer (Logan & Molotch, 1987). Logari and Molotch recognize that change may be possible 
when linkages are made between the rich and the poor; however, even in this hypothetical case, 
they are not optimistic. While Logan & Molotch paint a dreary picture, I would argue that their 
analysis does not take into account the possibilities inherent in transformative community 
development strategies pursued by active, broad-based voluntary organizations indigenous to the 
community. Such efforts break down the boundaries between groups by building relationships 
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between people across lines of difference. Such efforts constitute the basis for bridging social 
capital, an important ingredient in creating lasting change in a community. 
Power, the reproduction of social inequality and "othering" 
Nan Lin (2000) notes that members of resource-poor groups encounter difficulty in 
developing social capital due to not knowing people of position or power. Nan Lin also suggests 
that vertical ties - or linking social capital - may become emphasized through dependency and 
isolation, making it difficult to associate with others of one's own class and status. If so, this 
means that greater stocks of social capital reduce the separation between classes - an outcome 
the powerful and economically advantaged may not want. Therefore, neither bonding nor 
linking social capital are sufficient for achieving equitable growth in community development. 
Both must be combined with bridging social capital as part of purposive, broadly-based efforts 
for community change and development (Narayan, 2000; Wilkinson, 1991). 
Michael Schwalbe (2000; Schwalbe, et aL 2001) argues that "othering" - the labeling of a 
to-be-exploited group as somehow different and inferior to the group doing the exploiting 
impairs the formation of bridging social capital in a community. This, in turn, slows or even 
completely prevents the emergence of voluntary organizations as structures in civil society. If 
Schwalbe is correct, the precise agents of oppression and inequality need to be carefully 
identified in order to understand how and wl!J oppression and inequality persist. It is not enough 
to label a process as "generating inequality" - we need to see what is being done, and how it 
results in further stratification. "Othering" as a process leads to exploitation, which generates 
inequality. The maintenance of inequality comes about from individuals being held in the net of 
accountability to categories to which they are ascribed. Holding someone accountable in this way 
might not even be a conscious or directive action (filly, 2000). 
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Schwalbe, et al., (2000) highlight "oppressive othering" as a key component of the 
reproduction of inequality. "Boundary maintenance" is accomplished institutionally and acts to 
limit access to valuable resources. Some responses on the part of the powerless include trading 
power for patronage, forming alternative sub-cultures and dropping out. The actions taken by 
the powerful to resist change are straightforward. Politicians attempt to position themselves as 
the "bridges" connecting different local networks of people, and in general attempt to maximize 
their own social capital as a resource for the purpose of re-election. Economic and business 
interests attempt to maintain control over vital resources. Politicians and elements of the growth 
machine would take action to shape public discourse in support of their continued control of the 
situation. (Sharp, 2001) Such a situation would favor the formation of bonding social capital and 
work to discourage the formation of bridging social capital. 
What alternatives exist to traditional, growth machine-controlled, community 
development strategies? The past half-century of community development in America has given 
rise to two different alternatives. One strategy, often identified with the work of Saul Alinsky 
and his followers, is confrontational in character. It seeks to create an alternative power base 
that can generate enough opposition to the existing elites that they will negotiate concessions to 
their opponents (Alinsky, 1948). Hanna and Robinson refer to this approach as a "Direct 
Action" strategy (Hanna and Robinson, 1994), while Gittell and Vidal call this a 
"confrontational" community organizing strategy. It is problematic on at least two counts: it 
actually eschews opportunities to build bridging social capital, preferring instead to engage in 
strict boundary maintenance between the "haves" and the "have-nots" (Schwalbe, et al. 2000). 
Additionally, it is difficult to maintain a "fever pitch" of opposition in conflict. Over the long 
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term this can lead to permanent divisions in communities with no immediate change to the 
problems that originally gave rise to the dispute (Gittell and Vidal, 1998). 
Hanna and Robinson (1994) refer to the other development strategy as a 
"transformative" model; this seeks to build connections between disparate parts of the 
community to allow as many voices to be heard as possible, and focuses as much on the process 
of community development as its outcomes. Gittell and Vidal (1998) describe an almost 
identical approach, which they call a "consensus" model of community organizing. This has the 
potential to build and retain social capital, particularly bridging social capital, and works clearly 
within a civil society frame for community development, such as whole community organizing 
(Aigner, Raymond, and Smidt, 2002). The one piece not clearly articulated is the value of having 
formally constituted voluntary organizations as recognized actors within the community. Luloff 
and Swanson (1995) hypothesize that "both individual and community agency is given its 
greatest potential for expression when democracy, choice, and information is maximized." 
Therefore, autonomy, access to information, a collective sense of agency and widely accessible 
institutions of power become measures of what a transformational community development 
process would look like. 
Traditional, Direct Action, and Transformative strategies 
Traditional community development strategies arise from, and are often sponsored by, 
the power structure inherent in the status quo of a community. Such a strategy will likely have 
little to no effect on persistent poverty, and will not change the fundamental basis of inequality 
in a community. There are two potential responses to this: a "direct action" strategy or a 
"transformative" strategy. Direct action is predicated on the development of an alternative 
power structure to the traditional one, and on conflict between these to produce change in a 
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community. Attention to process is important insofar as it helps shape a "win-able" result. In a 
transformative strategy, efforts are made to bring people together across lines of difference, and 
process is as important as outcome. Likewise, Gittell and Vidal (1998) draw a distinction 
between the "confrontational model" and the "consensus model" to community development. 
Confrontation relies on "othering" - anyone definably different from the immediate members of 
the group is considered to be an outsider, never more than an ally and quite possibly an enemy. 
This approach is essentially the same as Hanna and Robinson's "Direct Action" development 
strategy, and is best exemplified by the work of Saul Alinsky and his followers. Consensus-
building recognizes the differences to be found in any community, and the need to find 
common ground in mutual self-interest. This is essentially the same as Hanna and Robinson's 
"Transformative" development strategy. 
Building social capital as a development strategy 
Moving from the theoretical considerations of social capital to a practical approach, Ross 
Gittell and Avis Vidal have noted the need for local control of community development 
organizing efforts, as well as the need to build the capacity of communities engaged in 
development work. (Gittell and Vidal, .1998) Dr~wing on a Local Initiatives Support 
Corporation (LISC) demonstration project, tqey highlight the value of indigenous-originated 
community development corporations in the development of social capital, using a "consensus" 
organizing model in contrast to a "confrontational" organizing model a la Alinsky-style People's 
Organizations (Alinsky, 1948). 
The role of voluntary organizations then becomes one of developing social capital, as a 
counter-balance to the isolation brought on by persistent poverty and the on-going process of 
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oppressive othering. The difficulty is that not all linkages are good, and it is sometimes hard to 
predict ahead of time what sorts of linkages might be problematic. 
Robert Putnam and others quite rightly remind us that patron-clientage is 
corrosive of civility and trust. But not all vertical structures are of a clientalist 
sort. Some can strengthen civility and democracy if they operate in a transparent 
and procedurally responsive fashion. 
A similar qualification should be made to our understanding of horizontal 
organizations. Though long identified as the essence of civil organization, some 
small-scale organizations - like America's extremist militias - may become 
breeding grounds for the virus of hatred and intolerance. More is required of 
horizontal associations than structural laterality if they are to reinforce 
democracy. Their organization must nurture not only participation, but a 
participation that reinforces a commitment to equality, freedom, and tolerance. 
(Hefner, 1998, 26) 
While this may seem like a quagmire, Hefner's reference to "equality, freedom and 
tolerance" indicates that, for a voluntary organization to succeed, it needs to reject "business as 
usual" and seek to build ties across lines of difference. Such a strategy is in line with the 
"transformative social change" strategy that Hanna and Robinson outline. Proponents of 
transformative change advocate building awareness of others in a reciprocal and mutually 
acknowledged way as the basis for collective social change (Hanna and Robinson, 1994). 
Couto: mediating structures, social capital, and democracy 
To sustain the development of community, and to effect change, there need to be 
"mediating structures" that arise from and help sustain free spaces in a community. These 
"[m]ediating structures provide building blocks of horizontal and vertical networks that social 
capital binds together into a foundation for democratic practice." Couto's definition of 
mediating structures parallels my definition of "institutional capital." Civil society organizations 
for Couto include a wide range of associations, ranging from loose informal groupings to well-
organized formal organizations, which he described as mediating structures (Couto, 1999): 
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Community-based mediating structures can promote the democratic 
prospect in distinct but related ways. People may be transformed by their efforts 
to transform their situations and by the dialogue and discourse among and within 
community-based mediating structures that happens as part of those efforts. 
Free spaces expand people's political imaginations about community and enable 
some people to transcerid their own local, transformative efforts by establishing 
communal bonds with other people who made efforts like their own in other 
free spaces of other times and places. This link to other democratic efforts 
makes clear to them that the democratic prospect is work in progress. This 
insight sustains them even when they fail or do not model perfectly discursive, 
dialogical communities. Community-based mediating structures stir our 
imaginations about the possibilities of such communities and consequently our 
own transformed possibilities within them (Couto, 1999, 146). 
Since the community studies literature does not address the specifics of the formation 
and structure of community organizations and their effect on community development, I had 
turned to the social capital literature looking for possible clarification. However, the social 
capital literature is equally lacking in attention to voluntary organizations' formation and 
structure. In order to connect social capital with communities in an instrumental way, I argue 
that voluntary organizations -when formally constituted as social institutions - are themselves a 
specific form of social capital, which I have labeled institutional capital. 
Institutional Capital 
I define institutional capital as those structures formally recognized as separate from 
their individual members to reach collective goals of common self-interest. I would suggest that 
it is the array and density of social relationships - the latticework that connects people together -
that is critical to the organization of social capital into institutional capital. Other necessary 
preconditions to the creation and maintenance of organizations and institutions are collective 
agency and collective intent. People need to be aware of a common goal that can be collectively 
achieved, and have the willingness to act to make it happen. The moment of investment in 
institutional capital is when a group moves from being an informal and not necessarily 
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recognized association to a formal organization, recognized by community members and other 
institutions as having standing it its own right. This is in line with Bourdieu's conception of the 
value of group membership (Bourdieu, 1986). 
Group formation, then, is the result of individuals intentionally acting on the basis of 
shared goals, which arise from their interpersonal relationships. These relationships may or may 
not be connected with a bounded sense of "place" that gives meaning to their interaction or 
more broadly a shared locality with a diffuse interactional field. When such structures are 
informally constituted, having oruy a sense of association between its members but not having a 
great deal of outside recognition, the strength of social ties that exist between its members would 
be considered "bonding" social capital (Narayan, 2000). When such social structures become 
formally instituted, with defined relations and norms of reciprocity as well as outside 
recognition, the realization of the differences between members with yet similar goals and self-
interests builds bridging social capital and is an expression of collective. When this becomes 
fully expressed and developed, with a variety of opportunities for public participation gives rise 
to what I refer to as structural pluralism. 
Structural Pluralism 
The significant outcome of collective agency expressed through institutional capital is 
that the community field becomes supported by a latticework of social capital networks formed 
by, and reflective of, a shared sense of community awareness. This is further enhanced by 
intentional processes to develop a greater community vision, and punctuated by citizen 
participation within and between informal and formal groups. Social capital is therefore 
generally developed, retained and enhanced by voluntary organizations, whether they are 
informally or formally constituted and recognized (Morton, 1999; Morton, 2000). Lowndes and 
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Wilson (2001) concur with this perspective, noting four interacting dimensions that affect the 
success of institutions: relationships with the "troluntary sector; opportunities for public 
participation; responsiveness of decision-making; and arrangements for democratic leadership 
and social inclusion. In contrast, the absence of voluntary associations is the hallmark of 
societies where government and private sector elites dominate the powerless (Gaventa, 1980). 
Rose (1995) termed such a situation an hourglass sociery. 
Hourglass society 
An "hourglass society" - where government and other elites does not act in the interests 
of the citizenry - makes citizens avoid civic engagement and voluntary associations. This has 
been most notable in the aftermath of the fall of the Soviet Union, in Central European 
countries as well as Russia. 
Even though Russians rely on a dense social network for economic survival, 
the great majority do not work through formal institutions to solve local 
problems. Three-quarters said that they never participated in institutions of this 
kind, and only one in ten sometimes or often participates in local community 
associations. The very idea of local/y initiated communiry associations appeared unfamiliar to 
matry respondents socialized in a community in which the Communist Party was the 
guiding force. [emphasis added] When Russians are asked to characterize what 
kind of people participate in local groups, as many as a third reply that they have 
no idea (Rose, 1995, 38). 
Thus, quiescence results not just from the active measures taken by elites (Gaventa, 1980), 
nor from the coercion resulting from efforts to keep the powerless in check Oackman, 1996), 
but from the lack of familiarity with the notion and role of voluntary associations and the vital 
role they play in a community. 
Working Towards a Solution 
In order to have a chance at creating transformations in communities, there must be 
"free spaces" created for the development of broadly-based voluntary organizations (Boyte, 
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1986), and these free spaces then give rise to mediating structures connecting individuals to 
collective agency (Couto, 1999). Operationally, this means that local governments and business 
interests must not dominate community development to the exclusion of independent citizen 
participation. This may mean conflicts developing between local residents and opponents such 
as growth machine elites or government entities acting on external directives, rather than 
following what Hanna and Robinson refer to as a "traditional" development strategy (Hanna 
and Robinson, 1994). The "traditional" strategy is not transformative, but I would argue is 
transactive in character, part of a larger pattern of acquiescence to Gaventa's third stage of 
power (Gaventa, 1980). 
From the examples provided above, a number of factors can be identified as important 
to the success of voluntary organizations as vehicles for collective action by residents to build 
civil society, develop social capital, and reduce poverty. 
The community field itse(f needs to have 'Jree spaces" far the development ef institutional capitaL 
There must be opportunities for the creation and maintenance of voluntary 
organizations that will lead to sustained institutional capital. 
Voluntary organizations must be indigenous and autonomous-. Voluntary organizations need 
to be distinct from existing political institutions and business enterprises: The 
organization needs to be distinguishable in its corporate identity from existing 
political institutions and business enterprises. Too close an overlap, even simply in 
perception of the organization, and it will be viewed as an extension of the "powers 
that be." The greater the range of indigenous and autonomous organizations, the 
more opportunities there are for a broad range of individual and collective actions to 
be initiated and supported. 
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Voluntary organizations must find wqys to be visible and accessable and have collective benefit: 
The organization needs to undertake tasks and responsibilities that can be readily 
identified as having collective benefit to residents, and involve them in an on-going 
basis in its activities. 
Voluntary organizations need to build linkages between different parts of the community. It is not 
enough to build bonding and linking social capital; efforts to build bridging social 
capital are necessary, as well. 
Voluntary organizations need to be oriented towards the community field: The organization 
needs to have some connection to a community of origin. While this might be 
understood as being a community of place, I would suggest instead Wilkinson's 
conception of the "community field" as the more appropriate basis of 
understanding. Organizations that can be identified with the community field are 
more likely to be considered accessible by residents. 
While perhaps not an exhaustive list, these criteria provide the basis for the examination 
of community development efforts, and can serve to generate a series of "test-able" propositions 
(see below in Table 2). The outcome of each proposition should help in analyzing the research 
question posed in Chapter One. 
There are four assumptions made as a part of this study. Both cases are assumed to be 
in rural areas, and have economic bases that are reliant on resource extraction and land 
ownership. Additionally, both areas are assumed to be suffering from persistent poverty, while 
their populations are assumed to be racially homogenous in character (in this specific case, both 
are predominantly European-American, or white). 
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Table 2. Model of Necessary Conditions 
.---Form of Outcome: . Structural Plwalism: 
Assumptions 
I. Rural area 
II. Economic base 
reliant on 
resource 
extraction and 
land ownership 
III. Inequality and 
persistent 
poverty 
IV. Homogenous 
population 
asswned 
Form of Outcome: 
Dense'latticework of voluntary organizations; wide range of volunteer and 
leadershi o ortunities; transformative communi develo ment ossible. 
Free Spaces . Sustained Open i Autonomy : Social Capital : Field 
i Process ' from government I Bridging/ Orientation 
, : from private : Bonding/ : . 
--·-----------·----·----------~-~t!~~ --------L~~~i!1g ______ -- - . ---- ---- -·- - ____ .] 
Yes: either . Yes: , Yes: local : Bonding, · Community · 
formally or participation elites do not i Bridging, and (cooperation, 
informally : is maintained control j Linking collective self-
constituted over time process or · interest) 
No: very few, 
if any, places 
for public 
discourse 
structure 
No: . No: local Bonding only 
I participation elites exert (Linking 
is either control present only 
limited in directly or as means of 
time or scope through maintaining 
or both . patronage. inequality) 
. . 
··----···-----Hoiirglass Society: 
Social 
(competition, 1 
oppositional 
approach, 
boundary 
maintenance, 
othering) __ _ 
Power and control retained by political and economic elites; quiescence on the 
... .......................................................... P~i.! . .?fi:t:i()_st .. res~~.f!!l~~; ... ~C>~l1~1Y . ~.<!~(!.l()pi:J:lf!!lt. .. l1~(!~ .~()~(!~fC>.~~<! .s .tl\.t.ll.~ .. ql1():. 
An examination of each of the conditions gives rise to a set of propositions about the 
role of voluntary organizations: 
•!• The absence of "free spaces" in a community impairs the formation of voluntary 
organizations. Conversely, the presence of "free spaces" fosters the formation of 
voluntary organizations and institutional capital. 
•!• Limiting access to participatory processes, or the interruption of these processes, 
leads to quiescence and impairs the functioning of civil society. Conversely, open, 
inclusive, and sustained processes of participation assists in the formation of social 
capital and the development of civil society. 
•!• Efforts by governmental and economic elites to retain control of community 
development processes and structures will impede inclusive participation and a sense 
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of ownership. Conversely, active involvement of residents in leadership assists in the 
development of indigenous ownership and control. 
•:• The absence of opportunities for the formation of bridging and linking social capital 
will restrict or limit the mobilization of collective action efforts. Conversely, 
bonding social capital opportunities by themselves work to reinforce quiescence and 
other alternatives to transformative community change. 
•!• Development efforts that are oriented towards specific social fields (e.g. sector-based 
development, or the development of sublocality areas, such as sections of counties) 
are less likely to be transformative. Conversely, development efforts that are 
oriented towards the community field (and with the consequence that all site 
residents are potential beneficiaries) are more likely to be transformative and 
consensus-oriented. 
These propositions form the basis for evaluation, later in Chapter Five, of the two cases 
selected for this study, later in Chapter Five. Involving as they do on-going interactive 
processes, these propositions cannot be easily sorted into a definable order of consideration. 
They need to be seen as reflecting the complex character of community development processes 
that must be placed in local context, and not treated abstractly. 
Conclusion 
Communities combine place, patterns of association, and collective action. Community 
action, therefore, requires common self-interests to be expressed through community-based 
organizations. However, there is little in the sociological literature to provide guidance on the 
connection between the community and the individual level of social interaction. Social capital 
provides insight into the value of bonds formed in relationships between people living in 
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communities, which forms the basis of civil society. I argue that the formalization of volunteer 
organizations leads to the creation of institutional capital, which can help build civil society and 
work to reduce poverty. 
Institutional capital is the aggregation of social capital into formally constituted 
organizations. But not all social capital is good; bonding social capital may be used to exclude 
people from participation in associations. A well-developed civil society, however, depends on 
"free spaces" within which people can take up issues of common interest in public settings. 
The creation and formal recognition of voluntary organizations reflects an investment 
into institutional capital. But there is no guarantee in areas of persistent poverty that voluntary 
organizations will, in and of themselves, lead to social change to reduce stratification. "Growth 
machines" in place in these areas use all instruments under their control - government, business, 
and community organizations - to maintain systems of economic inequality over use and 
exchange value. In rural areas, resource extraction privileges exchange value over use value to 
the detriment of most residents. 
Under the status quo, voluntary organizations actually act to maintain the inequitable 
system, rendering civil society anemic, and at the bidding of economic and propertied interests. 
This has a profound effect on community development strategies, favoring "traditional" or 
"transactive" models, which do little to redress inequality or poverty. Between "direct action" or 
"confrontational" models and "transformative" or "consensus" development strategies, direct 
action or confrontational strategies do not favor the creation of bridging social capital, and in 
fact works to maintain systems of "oppressive othering" by mirroring them. A transformative 
development strategy, reflected in the constitution and activities of voluntary organizations, links 
individual social capital development to a healthy civil society, which in turn provides the basis 
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for sustainable community development. The form and content of voluntary organizations 
therefore moves from being an instrumental afterthought to being a vital consideration when 
attempting to reduce or eliminate persistent poverty. 
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Chapter Three: Methodology 
In Chapter Two, I reviewed the sociological literature on social capital, civil society, and 
other concepts forming the basis of my research. For the purposes of this chapter, I use a 
comparative case method to examine my research question - how do voluntary organizations build 
civil society, develop social capital, and reduce persistent poverty. Using two cases drawn from 
the Empowerment Zone/Enterprise Community initiative, I will compare and contrast their 
organization and performance as they relate to social capital, civil society and poverty reduction. 
The use of a case-oriented research strategy allows me to examine the two cases I am 
using as "whole entities," providing the ground for considerable comparison between the data I 
have collected and the theoretical framework and set of relational hypotheses presented earlier 
(Ragin, 1987). The comparative case method is particularly useful, as it highlights both 
agreements and differences between the cases under examination, particularly related to 
organizational patterns of behavior and how they affect the disadvantaged (Feagin, et aL, 1991). 
For this purpose, my comparative case study helps illustrate the difference between two different 
paths of community development effort: on-going dependency or sustainable community 
development. 
The selection of sites is grounded in the on-going research the North Central Regional 
Center for Rural Development has been doing with all 33 sites in Round One of the EZ/EC 
program (Aigner, et aL, 1999a; Aigner, et aL, 1999b). Using measures of demographic make-up 
of each community, performance in leveraging outside funding, success in building relationships 
with other organizations, focus on sustainable community development, and composition of the 
board of directors of each community, we were able to narrow down our potential site visit 
locations to eight cases (see case study comparison, Aigner, 2001). In the summer of 2000, 
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research teams from Iowa State University were able to visit three of four sites, chosen from the 
eight cases originally selected. 
Methodology: Site Selection 
This comparative case study uses information collected through interviews of key 
informants involved in the Empowerment Zone/Enterprise Community Initiative in two 
different sites in the United States, and from documentation related to the EZ/EC program at 
each site. Extracting quotations from selected interviews, as well as from relevant documents, 
the utility of voluntary organization activity is examined in light of patterns of social interaction, 
formation of social capital, and through planning processes associated with EZ/EC activities. 
Contrasting between two distinct - but similar - cases for the purposes of analytic clarity 
has meant focusing on Central Appalachian Enterprise Community and Josephine County 
Enterprise Community. Each received approximately $3 million in Federal funding for EZ/EC 
programs and share a number of other similarities, including racial and ethnic make-up 
(overwhelmingly white) and relatively high levels of poverty. Not surprisingly, these factors 
contributed to each area being picked for participation in Round One of the EZ/EC Program. 
The fact that they have done radically different things with their funding only underscores the 
need for further analysis of what works and what does not in community development. 
The sites were chosen due to a variety of factors, however, including two major 
elements: the character of local EZ/EC governance, i.e. what we refer to as "Old" or "New" 
governance paradigms, and the racial/ ethnic make-up of the area included in the EZ/EC 
designation. 
"Old" Paradigm. As a form of governance, the "old" paradigm reflects traditional sorts of 
power distribution and control. Leadership is based on appointment or election, in a 
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"modernist" sense - hierarchical control and authority, with power expressed downwards. It is 
specifically defined as having a majority of the members of the steering body for the EZ/EC be 
either elected officials, appointed by existing local governing bodies, with participation by 
citizens to be either non-existent or in the minority. 
''New" Paradigm. The "new" paradigm, by contrast, is based on a post-modern definition 
of legitimate authority. Power is generated by the collective will of like-minded individuals acting 
together as a group, with leaders selected democratically by residents in the low-income census 
tracts. It is specifically operationalized as having a majority of the members of the steering body 
for the EZ/EC be citizens from the participating area, with few or no ties to existing political 
power structures. Elected officials, staff appointees, and the like are either not represented or 
make up a minority of the EZ/EC governing body. 
Our efforts to classify communities as either "Old" or "New" paradigm helped us when 
we obtained data and interviewed program participants and volunteers. Residents of "New" 
paradigm communities seemed to understand that it was about process as much as (or more 
than) as a source of funds. 
Two sites are demographically similar: West Virginia's five county region of the Central 
Appalachian EC, and southwestern Oregon's Josephine County EC. Both are overwhelmingly 
European-American in demographic make-up (over 90% in both cases). Although it would be 
interesting to examine the differences in social stratification and social capital development 
between a predominantly White EZ/EC area, and one that was more ethnically diverse, the 
availability of data from two relatively "like" areas makes for a more striking contrast - of which 
more later. The focus of this paper is therefore on West Virginia and Oregon. 
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The original research plan for the EZ/EC project involved visiting eight sites, four 
during the summer of 2000, and the other four during the summer of 2001. The actual research 
plan for the summer of 2000 resulted in visits to three sites: central West Virginia, the Rio 
Grande Valley of southern Texas, and southwestern Oregon. Each site visit included: 
1. Interviewing of key informants 
2. Collection of newspapers, flyers and related printed media 
3. Collection of information regarding bylaws and other organizational material 
4. Direct observation of community conditions 
These site visits were designed to allow researchers to interview key informants for each 
Empowerment Zone or Enterprise Community. The initial list of interviewees included senior 
staff for each EZ/EC organization, as well as all board members. We sampled using the 
"snowball" technique, by asking EC boardmembers and staff for suggestions of people they 
thought would be worthwhile for us to interview. We then decided who else to interview during 
each site visit. This allowed for hitherto unrecognized community leaders to be included as part 
of the interview sets. Two researchers visited each site and divided up the list of potential 
interviewees as circumstances dictated. 
Direct site visits provide opportunities for experiencing the patterns of life and 
interaction in the visited community, and to better understand local conditions as understood by 
our informants (Feagin, et al., 1991 ). Each visit was therefore designed to last two weeks to 
allow for as much time as possible to attend meetings of the EZ/EC organization (formal 
interaction). Additionally, it was considered advantageous to stay for that long, so as to allow 
researchers to gain as much direct experience of .community conditions as possible (informal 
interaction). This included direct observation of each locality, including visits and tours of the 
52 
communities in each EZ/EC area, as well as collection of printed materials such as newspapers, 
telephone directories, and other relevant documents. 
Information Available on the World Wide Web 
Some work was undertaken to assemble relevant materials from the World Wide Web, 
prior to each site visit. This involved printing out materials related to each site from the EZ/EC 
website maintained by USDA, as well as those materials on the web from local Chambers of 
Commerce and from public information sources, such as local governments, libraries and tourist 
information websites. In both West Virginia and Oregon, this prior "sleuth" work proved to be 
extremely useful in identifying different businesses necessary to the nuts and bolts of our 
research work. It also proved useful in providing a sense of local conditions and recent events 
to the research team, making it much easier to engage local residents in conversation and to 
understand some of the issues they brought up for consideration. 
Population Interviewed 
In this study, the population to be interviewed first consisted of the senior staff 
members of each EZ/EC organization, as well as the members of the board of directors. 
Names and addresses of senior staff members were gathered from data available from the U.S. 
Department of Agriculture. Each site was contacted, first by mail and then by telephone, for 
names of members of the board of directors of each organization. There was no difficulty in 
obtaining these names from the Central Appalachian Enterprise Community, nor from the 
Sunny-Wolf Community Response Team (SWCR1) of the Josephine County Enterprise 
Community. However; the staff of the Illin:ois Valley Community Response Team (IVCR1) of 
the Josephine County Enterprise Community absolutely refused to provide names and addresses 
of their board members. Thus, letters of introduction went out only to board members of 
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CAEC and SWCRT; it was necessary for us to attend a board meeting of the IVCRT in order to 
make contact with board members and arrange interviews. While difficult and perplexing at the 
time, in retrospect it may have had a positive effect as board members could not only meet us as 
researchers face-to-face, but our presence indicated our commitment to meeting with them. 
In addition to staff and board members, efforts were made to interview other key 
informants and community leaders, including all those who served on previous boards of 
directors. These included state and local agency staff and elected officials connected with the 
work of each EZ/EC, former EZ/EC board members and staff, and also community members 
who were recognized by other informants as key individuals. For example, there was a 
representative of a major business in the area who had been very active in the initial planning 
stages of the EZ/EC's activity. In another, there was a former newsletter editor and board 
member who was part of a feminist collective in the area. 
Altogether, 33 people were interviewed in West Virginia and 39 people were interviewed 
in Oregon. It would be difficult, if not impossible, to gauge how much each group of 
informants represents the make-up of the actual leadership in question in the communities 
involved in the EZ/EC program. Based on on-site observations, however, it seems clear that 
there is considerable overlap between EZ/EC informants and the range of community 
leadership. But it must also be noted that there were wealthy people whom we never met who 
exercised considerable influence in the area, which was true in West Virginia, as well. 
Questionnaire Design 
We used a seven-section questionnaire to guide our interviews with our informants. 
These sections were as follows: 
Vision/Sustainability 
Demographic Characteristics 
Participation 
Linkages 
Governance Paradigm 
Poverty Reduction 
Final Comments and Requests 
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In addition to the questions included on the survey instrument, we probed to follow up 
on answers of particular interest. In some cases, this led to interviews lasting 2-3 times as long 
as others. The interviews ranged from one to five hours in length and averaged roughly two 
hours. In a very few cases, sections of the survey were not applicable to the informants being 
interviewed and were therefore skipped. We taped almost all interviews using micro-cassette 
recorder. Transcriptions of these tapes form the core data used in this study. 
Conducting Interviews 
Interviews were conducted in a variety of locations, ranging from county parks to 
libraries to coffeehouses. In all cases save that of the Illinois Valley CRT Board members, 
informants had received a letter prior to the actual interview as well as a phone call to schedule 
the date and location. 
To facilitate interviews, care was taken to select a location central to each site as a "base 
of operations." In West Virginia, this was the town of Clay, the location of the offices of the 
Central Appalachian EC. More than one informant expressed surprise that we were staying in 
Clay, expecting us instead to drive the fifty miles from Charleston each day - as previous 
researchers and consultants had apparently done. Upon discovering that we were staying "in the 
area" several informants became considerably more open and willing to talk to us. Despite the 
centrality of the location, there were considerable travel times involved, sometimes as much as 
an hour and a half to reach locations that were no more than 40 miles away on a straight line. 
The mountainous conditions of both West Virginia and Oregon, while anticipated, ensured that 
all roads were seemingly always on the edge of a precipice, with trucks behind us much of the 
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time, expressing their displeasure at our comparatively slow driving speeds. So while Clay was 
centrally located, the time needed to go from there to any of the other four county seats (Sutton, 
Summersville, Fayetteville and Spencer) was usually an hour, which was a strong encouragement 
to undertake interviews in "clusters" depending on where people lived and worked. 
A similar problem was encountered in Josephine County as the EC was actually divided 
into two sections, one at the northern end of the county and the other at the southern end. Our 
base of operations was in Grants Pass, which was the county seat, but about a half-hour to forty-
five minutes from either Cave Junction (the location of the Illinois Valley CRT office) or Wolf 
Creek (the location of the Sunny /Wolf CRT office). Again, clustering seemed to be the answer, 
though schedules of our informants did not always make that possible. 
Having traveled to meet an informant (or informants - some were interviewed in pairs 
or small groups), some time was taken to explain the nature of our research project and to go 
over the necessary forms. Many times,·there were interruptions -informants took time from 
their work day to talk with us - but this was relatively inconsequential. We encountered some 
scheduling problems, notably from poor estimates of transit time, but these did not result in 
major problems. But the original plan of interviewing senior staff and board chairs for each 
organization, then progressing to other board members and then snowballing from there, 
became an early casualty to the reality of scheduling interviews after we arrived to do our 
research. Interviews were then arranged by availability of board members and staff, even if this 
meant that board chairs or senior staffpeople were interviewed later than community members 
suggested early during our visit. In some cases informants were interviewed in pairs or in small 
groups, usually at their own request. Efforts were made, however, to interview informants one-
on-one as much as possible. 
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All of our informants provided a wealth of information about their involvement and 
impressions of each EC. Several of them also provided printed materials related to the work of 
their EC; all were willing to be contacted again later should there be any need for further 
questions. As transcripts of the interviews took considerably longer than expected to be 
transcribed, we did not contact respondents later. 
Document Inspection 
In addition to conducting interviews, we examined a range of documents related to the 
work of each EC, notably bylaws and lists of members of the board of directors of each 
organization. 
In West Virginia, a clipping file had been maintained at the CAEZ office of news articles 
related to the work of the Central Appalachian EC. After reading most of it, we determined that 
a summary of relevant sections would suffice, though we asked for a copy of the articles in 
question (we never received this). In Clay as well as in the other four counties, there were local 
newspapers that proved to be of interest. In all five counties, there were at least two local 
newspapers printed. We were informed that this was due to the division between Democrats 
and Republicans in each county, and we observed this partially in action in our travels around 
the EC. In Clay itself, there were two newspapers - the Clay County Free Press and the 
Communicator. The latter was considered by some to be a "muckraking" journal; however, it did 
cover issues that might have been considered embarrassing to the local power structure, and the 
editor pursued such stories with considerable relish. 
In Oregon, similar efforts were undertaken to examine lists of board members and 
bylaws, but this was only successful with the Sunny/Wolf CRT. The Illinois Valley CRT staff 
continued to stonewall about board members' contact info, until we were able to attend a board 
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meeting and actually talk directly with board members themselves. The Grants Pass Daify Courier 
was the local newspaper, but as it covered the entire county and not just the EC areas, it was of 
marginal utility. Until the Sunny /Wolf CRT began producing its own newsletter, the Big News, 
there had been no newspaper serving the northern end of the county and the communities 
located there, aside from the Daify Courier. We were able to secure a considerable number of 
back issues of the Big News for later examination. As for Illinois Valley CRT, the Cave Junction 
Illinois Valley News was not known about until we arrived, and so was of little use. The Illinois 
Valley CRT did not maintain a clipping file (so they informed us), and given the pressures on our 
time to conduct as many interviews as possible, it was decided to not investigate this further. 
Lastly, we obtained telephone directories from each site - a relatively easy task in the 
case of Oregon, but considerably harder in the case of West Virginia. There were three different 
companies providing local service in the area of the Central Appalachian EC, and service areas 
did not correspond neatly with either county or EC boundaries. 
A Typical Day 
With two weeks for each site visit and the desire to interview as many people as could be 
reasonably accommodated, each day began with a consultation about the schedule of interviews 
for that day and 2-3 days in the future. Necessary phone calls would be made to schedule new 
interviews or confirm existing ones. One particularly frustrating aspect of our work was related 
to phone accessibility; while we knew those to whom we needed to talk, we could not stay by the 
hotel phone to get return calls. The rugged terrain in both West Virginia and Oregon disrupted 
cellular phone coverage. Still, if I had the opportunity to do this work again, I would use a 
cellphone with voicemail (a luxury perhaps, but a necessary one for time-intensive work like 
this). 
58 
As each member of the research team pair had their own vehicle, there was no problem 
in splitting up for the day. A typical day would have three interviews, one mid- to late-morning, 
and two in the afternoon. Given travel times, this was as much as could be managed (although 
there were several days were only two interviews could be scheduled). If there was "extra" time, 
visits to local landmarks would be fitted in - everything from a local dam to the trail built with 
EZ/EC funding to the top of the nearest mountain - as well as visits to local government 
offices. In West Virginia, visits were undertaken to each of the five county seats that were 
connected to the EC. 
In the evening, the research team would meet again for dinner, usually at a local 
restaurant. This was sometimes difficult as the range of local options was quite limited in the 
town of Clay, the county seat of Clay County. As my research associate on the team was 
vegetarian, we were reduced one evening to driving into Charleston, the state capitol, to find 
something different for dinner. While personally satisfying, it seemed to also be a slight failing 
on our part for not having stayed in the local EC area. Conversely, we were pleasantly surprised 
to find that there was an excellent gourmet restaurant in Sutton, WV - almost certainly the best 
place we found during our site visits to either Oregon or West Virginia. 
Gastronomic adventures aside, dinnertime was used to debrief from that day's set of 
interviews. After dinner, fieldnotes would be read and tapes labeled and stored away. Evenings 
would be spent preparing for the next day, watching local television, or simply reading materials 
gathered from that day's interviews. 
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Chapter Four: Background on the sites and rural development policy 
In Chapter Two, I reviewed the sociological literature related to social capital, civil 
society and communities. Much of that literature has informed the work of community 
development practitioners. In Chapter Three, I outlined the comparative case study 
methodology I am using in my thesis, drawing on data related to the Empowerment 
Zone/Enterprise Community program. In this chapter, I detail the conditions and background 
history and culture of the two cases used in my thesis. 
Importance of these cases 
Since both cases concern sites suffering from persistent poverty, they have ongoing 
relevance for community development in the United States and elsewhere. To that extent, they 
are "local laboratories" whose results - both positive and negative - provide valuable insight 
into whether there is any real difference between traditional and transformative development 
strategies. These cases also demonstrate some of the conditions for the development of civil 
society and social capital and their role in community development strategies. 
West Virginia and Oregon: Persistent Poverty 
The areas of the Central Appalachian EC and the Josephine County EC are persistently 
poverty-stricken. They are rural in character, overwhelmingly European-American in 
demographic make-up, and reliant on resource extraction in private enterprise - logging in both 
Oregon and West Virginia, and some mining, as well. Historically, each region has been poor 
with industries that have focused on resource extraction (Gaventa, 1990; Erikson, 1976). The 
wealth of each area is concentrated in land- control of the land and what can be done with it. 
Approximately 67% of the land in each area is owned privately (in the case of West Virginia) or 
publically (in Oregon) for natural resource extraction. There is little infrastructure, and the sheer 
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distance to metropolitan markets has meant that few large businesses have located in these areas, 
which some residents consider a benefit rather than a disadvantage (Duncan and Lamborghini, 
1994). In both areas, rural community identity is highly developed. 
The background for the Central Appalachian EC five-county area is inextricably steeped 
in the mining and railroad history of the state. It is located close by Widen, West Virginia, a town 
marked as the site of a major battle between the United Mine Workers and the coal mine owners 
in 1952. Contemporary recollections of that period are by no means pro-Union, and often seem 
to view the past more positively than the present. The changing economics of the latter half of 
the 20th Century hit West Virginia's mining and logging industries hard; "coal severance" 
payments were mentioned as a major source of income that were now slowly disappearing as the 
miners themselves passed away. 
In the West, in southwestern Oregon, logging and some surface mining had always 
provided some income to the people living there. After the initial shock of gold mining in the 
1850's, northern California and southern Oregon settled into sparsely populated areas with many 
settlers coming from the Midwest - thus the name of the Illinois River valley. "Placer claims" 
can still be made, though the actual chance of panning any gold is vanishingly small. Still, the 
area was attractive, particularly to people who wanted to "get away from it all" or had other 
reasons for moving to a rural area. In the 1960's and '70's, there was a wave of immigration from 
northern California spurred by rising costs of living and increasing interest on the part of law 
enforcement in the activities of the counter-culture. Now the area is occupied by "long-timers" -
people with family in the area from World War II or before - and "newcomers." 
Transportation corridors criss-cross both areas. The Interstate highway system has now 
connected these rural areas more closely to the outside world, but in many ways, each area is 
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insular and wary of this intrusion. If anything, the highway system allows people to travel further 
for well-paying jobs and remain where they are. The southern tip of the five-county area is at 
least a 45 minute drive from the largest city in West Virginia, Charleston - a small, industrial city 
in the Kanawha River valley - at the closest. The furthest edge is w~ll over an hour and a half 
away, even by the Interstate freeway. In Southwestern Oregon, the Interstate serves as a new 
connection between the small cities of the region - Ashland, Medford, Grants Pass - but one 
end of the county is completely off that system. A US highway runs from Grants Pass down 
through the Illinois River Valley cutting through the mountains along a pass originally explored 
150 years ago. But the residents, while perhaps "better connected" in terms of employment, do 
not yearn to reside in larger urban areas. And some people in Southwest Oregon do not look to 
the outside world much, if at all. 
West Virginia's Central Appalachian Enterprise Community (EC) 
The Central Appalachian EC covers a five county area of West Virginia, including 
portions of Fayette, Roane, Braxton, and Nicholas counties. Only Clay County is completely 
within the EC boundaries, with all three of its census tracts qualifying for program participation. 
This difference between Clay and the other surrounding counties has meant that Clay receives 
greater representation on the CAEZ 1governing board, and that the CAEZ office is located in 
the county seat, the town of Clay. The town of Clay is relatively centrally located in the CAEZ 
area, itself located in the center of the state about an hour northeast of Charleston, the state 
capital. 
1 NB: While the formal designation for the area is the Central Appalachian Enterprise Community, the lead 
community organization for the program refers to itself as the "Central Appalachian Empowerment Zone" or 
CAEZ, in tribute to the aspirations of the original planning volunteers. "Central Appalachian EC" will hence be 
used to refer to the area, while "CAEZ" to the organization. 
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Clay County remains one of the poorest counties in all of Appalachia (Rupasingha, 
Goetz, Freshwater, 2000), although some of the other counties seem to be slowly benefiting 
from the economic development trickling in from the edges of the state. The legislative work of 
Senators Robert Byrd and Jay Rockefeller has resulted in positive effects of Federal transfer 
payments on the local economy. This has been noticeable and welcome as the original resource 
extraction industries in the state - primarily coal and lumber - have slowly diminished. 
In the early 1990's the legislative office of Rep. Wise took the lead in bringing the 
EZ/EC Program to the attention of state and. local leaders. Rep. Wise had been involved in the 
initial drafting and development of the EZ/EC authorizing legislation. He then worked very 
hard to assemble elected officials and state government staffers to put together applications. The 
"top-down" nature of this approach was and is typical for West Virginia. But within the context 
of West Virginia's dependence on Federal transfer payments, it was not only "business as usual" 
but it also signaled that the "powers-that-were" would remain in charge of the program - this 
despite the stated purpose of the EZ/EC program that "[t]he residents themselves, however, are 
the most important elements of revitalization." (www.ezec.gov ) 
From the very start, the avowed intention of the leaders of the Central Appalachian area 
was ~o get the five county region designated as an Empowerment Zone. But when the 
community's application, was.submitted, the final adjudication was to award the area an 
Enterprise Community status, which had a demoralizing effect on volunteers involved in the 
process up until that date. In our interviews with community members, perhaps one of the 
most frequently mentioned aspects of the process was the failure to achieve Empowerment 
Zone designation, and "merely" Enterprise Community. It had been hoped to win 
Empowerment Zone status for the Central Appalachian effort, which would bring in $40 million 
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over ten years; the subsequent designation as an Enterprise Community, bringing in "only" $3 
million, was a considerable let-down. West Virginia includes three other EZ/EC sites, in 
McDowell County, the Upper Kanawha River Valley, and the Huntington/Ironton 
Empowerment Zone. The latter two were selected in EZ/EC Round Two in 1998 and were not 
subject to the sponsorship or protection of Rep. Wise, who had played a key role in the Round 
One process for West Virginia. 
Oregon's Josephine County Enferprise Community (EC) 
Settled originally in the mid-19th Century, southwestern Oregon remained an idyllic 
backwater for nearly 100 years. The post-World War Two era and 1960' s saw successive waves 
of distinct populations migrating and settling in the Rogue River valley, near the overland route 
to Crescent City, the northernmost port in the state of California. The awareness of the 
·environmental value of the area figures prominently in the vision of the Josephine County 
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Enterprise Community: 
The Enterprise Communities of Josephine County, Oregon, embody the 
pioneer spirit that settled the land many years ago. They are independent and 
tenacious, they are diverse and hardy, they are innovative and practical, and they 
love the land. Residents came to the valleys for many reasons, but they stay for 
basically one. They are beautiful places to live and work. The natural 
surroundings are a constant reminder to all the community members of the 
importance of preserving and enhancing the "good life" for the diverse set of 
people that live here. At the same time extreme poverty, unemployment and the 
lack of necessary services are major stumbling blocks to daily living to many 
residents (http://www.ezec.gov/ ezec/ or/josephine.html ). 
In Southwestern Oregon, recent history has helped shape Josephine County in 
significant ways. The most recent migration to the area included a highly diverse range of people, 
many of whom were part of counter-cultural groups such as (but not limited to): "back-to-the-
land" homesteaders, lesbian separatists, nuclear war survivalists, The Spiritual Gathering of 
Radical Faeries (a sub-set of the gay men's movement), and others even more obscure. What 
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they all had in common was a need to get away from a society with which they no longer 
identified, and an intense desire to be left alone, both strategies used to cope with "oppressive 
othering" (Schwalbe, 2000). The counter-culture ran into stubborn local suspicion and 
disapproval, which has taken nearly two decades to subside. Additionally, the profitability of 
growing marijuana became an issue of heated local conflict in the 1980's; the area benefited from 
the influx of cash, but also became targeted by the anti-drug efforts of the FBI, DEA, and other 
law enforcement agencies. To this day, a state of low-level conflict continues to exist and feeds a 
growing anti-Federal grassroots movement, linked in part to more extreme elements of the Far 
Right, including white supremacist groups with links to others in the Pacific Northwest. 
The Josephine County Board of Commissioners initially planned to control the process 
through county planning agencies. However, under pressure from residents, they decided to 
devolve power to two locally-initiated supervisory boards, with the county acting as a "pass-
through" funding agency (and petforming a minimum level of oversight). The first of these 
supervisory boards was for the eligible region in the northern part of the county - including the 
communities of Sunny Valley, Wolf Creek, and Galice, and known as the "Sunny /Wolf' 
Community Response Team (SWCR1). The other supervisory board was for the eligible region 
in the southern and southwestern part of the county - the "Illinois Valley" Community Response 
Team (IVCR1). Since this initial determination, the two CRTs maintain a "Coordinating 
Council" having equal representation from each area and overseeing decisions made by each 
CRT organization. All decisions are passed to the county commission and county government 
for processing and further action. 
The local political culture is fiercely suspicious of political authority, and this is reflected 
in all levels of community/ government relations. Residents have formed groups to respond to 
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Federal, state and local governmental initiatives, and take collective and individual pride in their 
ability to respond effectively in a populist manner. With political elements ranging from 
libertarian tax protestor survivalists to lesbian and gay separatists, it seemed as though local 
government walked carefully around what it perceived as a potentially risky arena, even though it 
had been initially willing to take on the "lead organization" role for the Enterprise Community 
programmatic activities in the county. 
History and Culture 
In the Central Appalachia EC area in West Virginia, there are clear signs of European 
colonization that stretch back for three centuries. In the town of Clay, there is a historical 
marker detailing the fact that the Golden Delicious apple was originally grown in the area, and 
some of the family names associated with it - Mullins and others. Even a cursory examination 
of gravestones in cemeteries reveals that several generations of families have lived for decades 
and centuries in the same place. This was particularly true when we had a chance to visit with 
the owner of the hotel where we were staying on his family land. Situated atop one of the 
myriad hills in the area, it had been cleared (the timber then being sold), turned to pasture (thus 
creating another source of income - beef), or into a homestead site (housing thus being an 
additional asset on the land itself). Not too far away from a house owned by one of the 
Macallan clan was the family cemetery, at the very top of the ridge overlooking the river valley. 
It was fenced in (as a practical measure 'to keep the cows out), and snapping at the flagpole was a 
small American flag. From the conversation we had, it was clear that "pride of place" figured 
strongly in the culture of the area. More generally, this was clearly part of what West Virginians 
referred to as the "Mountaineer spirit" - that sense of state pride that was inextricably tied up 
with the land - the steep-sided hills separating hollows from each other, the fast-rushing rivers 
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that ran through lush green valleys. All of this figured strongly in what West Virginians 
described as how their place and their beliefs were strongly intermingled (see also Bell, 1997). 
But even more than the land itself was the sense in West Virginia that names and history 
and relations matter (Gaventa, 1990; Erikson, 1976; Evans and Boyte, 1986). Who you were was 
not merely the sum of your parts as an individual - it was connected strongly with the rest of 
your family and their relationship to the land and area. Being from outside West Virginia and 
having no other family members living nearby would be considered to be a disadvantage, in 
comparison to someone from there with familial connections. Indeed, one of the hallmarks of 
conversation with people we encountered was how discussion would eventually turn towards 
where someone was from, either where their relations either lived now, or where they lived in 
the past. And the dates mentioned might go back over one hundred years. 
It would be a mistake, however, to treat this as being some sort of bucolic anachronism. 
Similar processes may be observed in other places, urban as well as rural. What makes it 
important in this context is that it creates a steep learning curoe for anyone from outside trying to 
understand place and culture and the people that live there. In other words, it takes longer for 
people to develop the cultural capital necessary to be accepted as a full-fledged member of the 
community. In some cases, it may not be possible to develop all of the ascriptive characteristics 
that mark complete community membership; it may take a generation or more before this 
happens. And when removed from that context, West Virginians spoke of the strongly 
disorienting effect that it had (Erikson, 1976). 
As for Southwestern Oregon, the majority of residents are relatively recent immigrants, 
from communities all over the country. It is worth noting that in the Rogue River area, the 
sense of local identity is sufficiently strong as to label Californians as distinct outsiders. The 
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chair of the Illinois Valley CRT would- as a matter of routine - evade questions about his home 
address Oocated just over the border in California). The enmity felt by southern Oregonians 
towards Californians was a palpable thing, not to be discounted lightly. Much less strongly felt, 
but still mentioned to us, was the sense of difference from people "up North" in the Willamette 
River Basin. While a sense of place was and is intertwined with identity in Southwestern 
Oregon, it was, I would suggest, fundamentally different from that of West Virginia. Rather 
than a sense of returning to one's roots, the sense of place in Oregon is that of a chance to 
become someone new and different. 
Historically, the area was settled by people making a connection between Eureka, 
Crescent City and the inland areas that stretched between Oregon and northern California. 
Perhaps this led to a sense of the place being an "escape" from the rest of the world (something 
that was gone from West Virginia by the beginning of the 19th Century). 
The expression of place and identity in Oregon contributes to the tapestry of cultural 
threads that run through the entire area. With no one cultural pattern dominant, there is 
consequently less need for the development of significant cultural capital to "get along" in the 
area; just enough to "get by." One element noted by several informants (with a strong sense of 
approval) was the ability of various individuals to "really communicate" with people different 
from themselves. In that sense, while cultural awareness and cultural capital may not have been 
necessary, having it was considered very much a good thing. And, unlike West Virginia, where 
economic relationships and conflict would act to stratify communities into different camps, in 
Oregon, the cultural value was placed on being able to transcend one's culture of origin to be 
able to interact with others. This may very well have been a survival mechanism as southern 
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Oregon has been witness to several waves of immigration since the initial settlement by 
European-Americans a century and a half ago. 
Providing historical background and some description of each area in my case study is 
necessary contextual groundwork for understanding my findings in Chapter Five. 
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Chapter Five: Findings 
Chapter One presented my research question and was followed by a review of the 
relevant sociological literature in Chapter Two. Using a comparative case study model, I 
outlined my methodological approach in Chapter Three, and described the historical and policy 
background of the Empowerment Zone/Enterprise Community (EZ/EC) program in Chapter 
Four. In Chapter Five, I lay out the relevant findings from the research conducted over the past 
two years through the North Central Regional Center for Rural Development, through the use 
of quotes from interviews conducted with local residents and secondary data gathered from 
electronic and print publications. My findings are presented within the framework of Table Two 
(see Chapter Two), and specifically with reference to the five propositions indicating propensity 
for structural pluralism or an hourglass society: free spaces; sustained open process; autonomy; forms 
of social capital; and field orientation. I also evaluate the effects of rurality and inequality, as 
significant factors related to rural community development (Wilkinson, 1991). 
Presence of Free Spaces 
The most striking aspect of data gathered from interviews with people involved in the 
Five County area of Central Appalachian EC was that many of them did not grasp the difference 
between "non-profit organization" and governmental bodies. In the course of questioning 
several informants, many of them considered the local School Board (as an example) to have 
been a "non-profit, voluntary organization." While some non-religious voluntary organizations 
did exist, the number of formally incorporated ones was very small. A short, non-exhaustive list 
would include: the Boy Scouts; Clay Mountain Housing, Inc.; Seniors Center (run by a much 
larger, out-of-area non-profit, the Tri County Community Action Program). Religious 
organizations, which when formally incorporated are considered non-profit institutions, were 
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ubiquitous in the Five County Region. The vast majority of these were Christian, and 
specifically Baptist. 
In contrast to the Central Appalachian EC in West Virginia, Southwestern Oregon has a 
considerable number of non-profit voluntary organizations, and the residents of the area seem to 
be well-versed in the creation and maintenance of such collective efforts. Some of the older ones 
include The Grange and the Oregon Parents .Alliance; newer ones include the Family Service 
Center. While many of these organizations are formal in their constitution, others, including 
The Hooligans, The Hooligans Ladies Auxiliary, and the Teen Center, were informal. 
Tracking the exact number of people involved and the activities of such groups was 
difficult. However, the simple fact that people (a) were aware of these groups and (b) could 
identify activities that such groups had undertaken was a clear indication that they had had an 
impact on the development of community in the area: 
Yeah, and the AFDC works right out of the office up there, so--and welfare 
was always up there, job council was always up there, state employment was 
always up there. So the CRT, through the family coalition, and through renting 
space to the coalition agencies, they all paid for space up there. I guess served 
the interests of the poor people and became known as the agency that served 
poor people. I never had anybody say that the agency didn't serve poor people. 
I never had that. I've heard other criticisms, but not that one! (Interview with 
Mark Mc./2-A-OG.) 
Sustained Participatory Process 
Initial Planning 
The initial Central Appalachia EC planning process was highly participatory. This was 
due partly to the active involvement of state and federal officials, as well as local activists, who 
were intent on taking advantage of the then-newly announced EZ/EC program. 
CAEZ conducted a comprehensive grass-roots planning process during 83 
public meetings with over 1,400 area citizens taking part in the process. Twenty 
eight committees were formed around specific community issues to participate in 
the strategic planning process Q1ttp: II \.V'\V\v.ezec.gov I ezec/ wv I central.html ). 
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One striking element of this process was that it was clearly different from previous 
development efforts. The specific difference was in how it sought to include areas never before 
included and seek the opinions of residents used to being ignored: 
And the number of public meetings. I mean, that was no small, you know, I 
would almost have to say that one of the biggest legacies was pulling off, sort of 
holding about a hundred plus public meetings where, I mean, you would go in 
true, true back country's areas that had never had anything like this before. And 
managed to bring together, you know, for an evening a group of people in which 
you're talking about almost visions and dreams and possibilities and breaking the 
mold. And, and that process, I mean, I would have given anything for that 
process to have continued (interview with Leonard Z./1-A-JF).2 
A similar process took place in Josephine County, Oregon, where there was prior 
experience in the EC area with non-profit community organization. In Wolf Creek, the local 
community center became the foundation of further efforts to involve residents in the EZ/EC 
process. 
So, as a result, when this opportunity came up with the CRT, we didn't have 
a whole lot of trouble getting people to jump on the bandwagon of being a 
participant. It was one of those things where people were interested and we had 
run that way. The community center here that belongs to the community and 
was donated to the community and there is a board of directors already running 
that building and there are a group of folks who continue to run that building. 
They've been dping th_at sii;ice the. '60s, so there's bee~ this kind of like 
consciousness of that we can, as a group, effect policies and changes in the 
community. I think that was one of the things that made the CRT a little more 
successful for us (Interview with Ron K./2-R-SD). 
Likewise in the Illinois Valley region, around Cave Junction, there was considerable local 
experience in community organizing. This was due in part to past needs to deliver basic health 
and education services to residents of the area; a local health clinic and private alternative school 
2 Pseudonyms have been used to protect the identity of key informants, with codes used to identify sites and 
interviewers, e.g. "1-A-xx" indicates the site was Central Appalachia EC, and the interviewer was Dr. Stephen 
Aigner. The last two letters are used for cataloging interview transcripts. 
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had been funded by local donations. Some of the initial leadership for the Illinois Valley CRT 
came from residents involved in these efforts, as well as from other parts of the community. 
Communication and Visibility 
In West Virginia, in the Central Appalachian EC, no announcements are made except by 
legal necessity for public meetings and elections, and existing citizen representatives have been 
maintained in their positions since it requires less effort than trying to do sufficient outreach to 
make open elections really possible. There is little effort put into elections anyway (this may be 
connected to poor turn-out for elections of EC Board members). But in addition to formal 
elections and large public meetings, even regular meetings have minutes and agendas distributed 
with little prior notice: 
V: Okay. Do meetings or did meetings tend to follow the agenda? Or do 
you know? 
F: There was never no agenda passed out. 
V: Okay. Have you ever added an item or topic to the agenda? 
F: No, because I've never seen the agenda 
(interview with Marlys Q.; 1-R-KF). 
Current practice for minutes and agendas is to post the agenda on the front door of the 
CAEZ office, and to distribute minutes at the beginnings of meetings. When it is possible, 
mailings with meeting announcements are sent to committee members. Up until recently, only 
approximately 20 people were involved in actual EC governance on an on-going basis. The 
considerable number of volunteers active in the planning process were rejected by the first 
Executive Director, while elected officials continued to play a significant role by using their 
positions to gain leverage over the work of the newly-funded organization for the Central 
Appalachia EC area. 
Well you've got ten, twelve people here that basically run at least Clay county, 
you've got ten, twelve people that run the county. And you know those people 
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that have their money and political [power]. Your banker who stands as your 
president of the county commission .... Not that many people here. And they're 
not always real visible. And they're not going to show it at the meeting. But when 
they bark at you, you better listen ... There'd be two tie~s. One would be your 
wealthy players, who really hold the reins of this county. The second layer would 
be the churches. And if you offend either of those two tiers you're not going to 
go any place (interview with Red G./1-R-RM). 
All of this had a tremendously disillusioning effect on much of the volunteer pool 
assembled from the planning effort. Once people began to slip away from CAEZ, there was 
little to stop them. The "word on the street" was that either CAEZ was in trouble with someone, 
or that "all the money had been spent." In either case, there was little incentive to stay involved, 
and CAEZ struggled through until the present, simply attempting to stay afloat iri what must 
seem like calm but hostile political waters. 
The CAEZ Board's first Executive Director upon being hired immediately began 
advocating for bylaws changes that reduced or eliminated the role of average citizens. She did 
this despite the fact that she was working on only a part-time basis. 
Correct, that's the way [Mary] and I felt like we were [told by the first 
Executive Director] "Okay you done all you did, we got our money, adios." In 
fact she wouldn't even inform us when local meetings that we were members of 
and should have attended. We didn't get any notice of them happening. So it 
just became easier for both of us to just to say forget it because we didn't stay on 
top of it [group interview with school staff/1-R-RPJ]. 
Several informants noted that while outwardly a professional, the first Executive 
Director had a divisive effect on the Board of Directors, which eventually culminated in her 
resignation after several confrontations with various Board Members, including the Chair of the 
Clay County Board of Commissioners. 
Residents of Clay County have been slow to participate once again given the past history 
of the organization. Election turn-out and program participation on the part of Clay County 
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residents continues to be lower than that for residents of the other four counties. I would 
suggest that since the entire county being included in the EC area there is no visible sign that the 
organization is distinguishable from the county administration - and in fact may simply be seen 
as an extension of service provision by the county. Another aspect of this is the belief that the 
local governmental institutions, such as the county commission and the school board, are at best 
vehicles for patronage, and at worst, work to control the lives of local residents. 
These people know who is buyable and they know the price and they go 
election day to their houses and they drive them to vote and a lot of it's done 
through families and we're almost like a political coalition you know. I mean if 
you would look how it would work, you go to the head of the family in certain 
places and you'll say I want you to vote for this person and then they be satisfied 
with a janitorial job somewhere or a job on the state road somewhere or you 
know [of] a job. (interview with Henry F./1-A-MD) 
Two examples will serve to further illustrate this: 
•:• The staff person hired for the community health and wellness center was reputed to 
be related to one of the school board members; such arrangements are considered 
commonplace in West Virginia: "But if you look at the courthouse you'll see who's 
the brothers, who's the sisters, aunts, uncles, cousins. It's small town life. You put 
the people in there that are going to be supportive of you. The qualifications really 
don't have anything to do with it" (interview with Marty H./1-R-WA). 
•:• A local resident employed by the Clay County school system as a janitor at a local 
elementary school became involved in efforts to stop the elementary school from 
being closed. It was a common understanding that he had been fired from his job 
because of his willingness to speak publicly in opposition to the school closure. To 
this day, the school board remains the largest employers in Clay County. 
75 
What is important to note is that even if these incidents were apocryphal, the reality is 
that the stories themselves are given credence by local residents. From the perspective of the 
average Clay County resident, the school board and the county commission appear to remain in 
charge no matter what the Central Appalachian EC may do or say. Whenever CAEZ partnered 
with the Clay School Board or Clay County to develop a new program or building, the school 
board or county government has gotten the credit; CAEZ was not identified as a sponsor. 
The early decision on the part of county government in southwestern Oregon to devolve 
power to local entities was to have a significantly positive effect on citizen involvement. If there 
were problems, they were due to internal struggles in each CRT about the direction and nature 
of the work of each organization. While there was significant turn-over in board members for 
each CRT since they were started, the overall level of participation has not dropped as it had in 
Central Appalachia. This was largely due to the formation of horizontal ties within the 
community field and a clearly-defined platform for structural pluralism built into the EC. 
On-going distribution of announcements has been an integral part of the decision 
making process of the Sunny-Wolf CRT (and to a lesser extent, Illinois Valley CR1): 
The notices of the meetings were on the Big News [the local newsletter 
published by the SWCRT] always, the times and stuff. But the agenda and the 
minutes were posted, and then when people came to the meeting, they got the 
agenda. But everything was posted beforehand (interview with Mark Mc./2-A-
OG) 
(from the same interview) 
Inviting--posting everything on the bulletin board. You know, both bulletin 
boards with the main way of communication up there at the store in particular, 
and over at the post office, [and] through the school. We've sent stuff 
occasionally home through the school {interview with Mark Mc./2-A-OG). 
Planning processes built on previous planning efforts in Illinois Valley, which provided 
some basis for further activity in the Josephine County area. 
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CRT in and of themselves as a body are not unique. There are other CRTs 
throughout the state of Oregon--Community Response Teams. And I believe 
that maybe more unique aspect that occurs here is that Illinois Valley, there was a 
group there--! can't think of what they called themselves early; it was something 
like IB2000 or something, where they had some kind of vision .... And there 
began to be sort of a formation, an evolution of vision for the communities, and 
it was somewhat structured and encouraged by the RDI and some of the people 
were taking interest in that, but mostly it was a product of their inspiration of the 
local folks (interview with Skye C./2-A-K1). 
Sunny-Wolf CRT publishes the only community newspaper or letter in the area; it is 
distributed free. It is important to note that in contrast to West Virginia where there were often 
two papers for each county (one Democratic, the other Republican), the northern end of 
Josephine County had no local newspaper at all, which was remedied as part of the organizing 
efforts of the Sunny-Wolf CRT. 
There's more than just having a revolving loan, having money. It's how you 
bring people into a process of being involved. A real tangible example is "Big 
News," you know, Sunny/Wolf. And if you see the newspaper, you'll know, it's 
a multi-page little paper, I believe it's mailed to every postal resident in the census 
tracts. Volunteers do it all. When a couple volunteers just kind of back off and 
say, "You need somebody else to take over, we've been doing it," and other 
people step forward and did it. That, not just the tangibles, not just having a 
piece of paper, but having a means of communication. A means that, probably 
within reason, anybody can write in and put an article in there about an issue or 
concern [tape skips], community newspaper. The whole array of things that are 
going on from community policing to vegetable new gardens. But it's done very 
well (interview with Skye C./2-A-K1). 
Low at the start, levels of participation in the work of both the Sunny/Wolf CRT and 
the Illinois Valley CRT have increased markedly and remain stable now: 
And I would say that has ebbed and flow as far as the participation, broad 
participation. I say it, and most people don't like to hear it who are--including 
[Zimmerman]--don't like to hear it, but it started very undemocratically. Just a 
handful of people said, "Okay, we'll do that." They didn't ask anybody else. 
They just did it. They /we/I publicized it a little bit. Most of our meetings were 
with the civic association. So there was a very modest public information 
attempt. Basically, ten people--ten to fifteen people--put it together and invited 
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the federal government into our backyard, and yet a new and more onerous way, 
according to many of the people who are up in these hills. Melissa likes to say 
that we were democratic, and a grassroots democratic, I hear that from her over 
and over again, and very quickly those ten people did attract dozens. We've been 
very successful at getting people to the table, and even getting some of the 
hooligans--very low income element--involved (interview with Patrick M/2-A-
PB). 
Autonomy and Relations with Local Government 
Generally speaking, both Enterprise Communities entered into their planning processes 
with the intention of transcending existing political boundaries and divisions. In the case of 
Central Appalachia EC, the centrality of Clay County made it difficult to maintain an identity 
around a "greater Central Appalachian region" - instead, the sub-sets of the EC area outside of 
Clay County became localized "social fields" which the other county governments were willing 
to allow community development funding go to. Ironically, this may have the after-effect of 
creating emergent community identities for those regions, and thus a nascent community field. 
In Josephine County EC, the immediate recognition of regional separation between northern 
and southern parts of the county made it easier to tailor the planning process to the local 
communities. It is worth noting that in the Sunny/Wolf CRT area, both Sunny Valley and Wolf 
Creek were unincorporated communities, yet had very real and recognized community identities. 
In the Illinois Valley CRT region, the existing local government of Cave Junction has maintained 
a clear separation between its activities and those of the CRT. In the end, however, 
governmental boundaries became embedded in the structure of CAEZ, but not in the CRTs or 
Coordinating Council of Josephine County EC. 
Organizational Structure and Activities 
The Central Appalachian Empowerment Zone has a single board with representatives 
from all five counties connected with the area; Josephine County EC has two boards 
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(Community Response Teams), one for each area in the EC, and a coordinating board that acts 
to facilitate the decisions taken by the CRTs themselves. Specifically, I argue that a major 
difference between Central Appalachian EC and Josephine County EC is that the organizational 
structure of the former was embedded in the existing political divisions of the region, while the 
latter's organizational structure rejected existing political divisions for more functional and 
community-based boundaries that recognized the different needs of residents in disparate parts 
of the region. 
The role of the state in West Virginia started through the existing mechanisms in place in 
state and county government to secure new Federal resources. What was unanticipated was the 
success of efforts to involve the communities in the Five-County area in the planning process, 
and the expectations that would be raised as a result. The subsequent efforts by local 
government to reassert control over the process during plan implementation was to have a 
significantly negative effect on resident views of the Central Appalachian EC and participation in 
its efforts. 
In West Virginia's Central Appalachian EC area, the EC organization's relationship with 
government was mixed due to the complex make-up of the EC and its constituencies. In brief, 
there was the performance of the EC: 
Within the Clay County- the on!J county that was entirely within the boundaries of 
the census tracts defining the EC (see Appendix I), and 
In the surrounding four Border Counties (see Appendix I). 
Once the EC was designated, the Clay County Commission took a lead role in attempts 
to "take control" of the new entity both through bylaws changes and later through efforts to 
undermine the efforts of the CAEZ Executive Director. While the period of crisis is long past, 
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the conflicts between the CAEZ as an entity and the Clay County Commission remain 
embedded in their relationship. 
The establishment, and I don't mean the establishment per se, but people who 
are pretty, I guess you might say pretty well off. Really, I think they observe it as 
something in passing, you know, that it may never lead to a big success story. 
They don't fight it, but they don't join it, you know. They just kinda observe it. 
Going by, so to speak (Interview with Red G./1-:R-RM). 
Despite attempts to overcome identification with existing county boundaries, these 
political divisions were embedded in CAEZ's governance structure. In the five counties that 
formed into the CAEZ coalition, there was tacit recognition that Clay County was at least primus 
inter pares as it contained three census tracts with three elected representatives; while each of the 
other four counties contained only one or two census tracts, and a like number of elected 
representatives. 
During the planning and application process, only the school districts were significantly 
involved, notably the Clay County School Board and the Braxton County School Board. This is 
due to the efforts of school teachers and parents at a school in an included census tract in 
Braxton County. This was complicated by the identification of the EC in the minds of Clay 
County residents with the existing political structure. The local School Board was perceived, in 
fact, as having "pulled strings" to secure a larger amount of funding from the plan: 
CAEZ has supported the existing powers that be. As far as its being a grass 
roots organization by the people and for the people that has never happened. 
That when it was in it's infancy the county thought this was going to make a 
difference, then we didn't get $40 million and we only got $2.9 million the county 
still expected all those grandiose plans to happen. The CAEZ got a black eye 
from the get go. In the beginning we thought the people would come up with 
some ideas, implement them and we would have improvement. Before the $2.9 
million ever got here oudocal school system;' the local [power] broker, the 
biggest employer, the biggest influence grabbed $360,000.00 of $500,000.00 
available for education (interview.with Marty H./1-R-WA). 
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The County Commissioners were seen as acting "behind the scenes" to determine 
outcomes of the EC's board of directors. In this light, the conflicts between a previous 
Executive Director and the Chair of the County Commissioners take on a much more 
problematic aspect. Prior to this, however, was the move on the part of that selfsame Executive 
Director to discontinue voluntary participation and restructure the bylaws in favor of the 
existing political power structure - and all this at a time when residents' awareness of the EC 
was befogged by the transition from the application phase to the implementation phase of the 
project. 
For whatever reason, the county commissions of the surrounding four counties have 
taken little active institutional interest in the implementation of the EC plan, or even in the 
allocation of resources. In one case, this is marked by the lack of participation by the designated 
representative of one county on the board of directors. As for the rest, their representatives to 
the Board of Directors appear to serve largely due to their pre-existing representation of the 
areas in the EC in their own counties. Thus, their efforts are seen as helping the included 
portion of the county to become better organized in its own right; which paradoxically provides 
patronage opportunities within their work as county commissioners. 
As for Southwestern Oregon, the grassroots origins of the EC governance structure 
resulted in crucial differences from the example provided by West Virginia. Due to the early 
decision on the part of the County Commission to not manage the program internally, but form 
organizations distinct from the county government, there was never any question on the part of 
residents regarding the independence of the EC governing bodies .. Although county staff people 
were involved throughout the entire process from planning and application through 
implementation, they themselves saw their role as essentially "consulting help" from outside. 
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Since the EC census tracts were only a portion of the county, it was possible to divide them into 
two areas of organizational responsibility, divided roughly into northern and southern sections 
of the county. Two separate entities were created for each CRT area with a coordinating council 
set up for oversight purposes and to serve as an advisory council to the county board of 
commissioners. In addition to these decision-making bodies being tailored to the areas included 
in the EC designation, prior history of activism and identified goals made grassroots structure a 
natural choice for Illinois Valley participants: 
The Illinois Valley Community Response Team (CR1) evolved from the 
Illinois Valley Economic Committee, founded in 1970 to assist the Illinois Valley 
to improve the economy of the area. After completion of the Strengths, 
Weaknesses, Opportunities and Threats analysis in 1989 and the first strategic 
plan in the early 1990's, economic diversity again became a priority for the area. 
(http: //nonprof.cdsnet.net/ivcrt/intro.html ) . 
The Josephine County Coordinating Council acts as clearinghouse for ideas and sharing 
of experience, and in addition, the County commissioners actively rejected hands-on control 
Both organizations are 501 C-3 non-profit corporations, and both receive 
their direction entirely from local residents, most of whom are low income. In 
both organizations, residents make all programmatic and funding decisions. 
This unusual situation has developed because at the outset, the Josephine 
County Commissioners, for a variety of reasons, decided that they did not want 
to participate in the decision making process. They have not wavered in this over 
time (http://"''WW.ezec.gov/ezec I or /josephine.html ). 
Sunny-Wolf CRT has 15 members; Illinois Valley CRT has 17 members; the 
Coordinating Council includes eight CRT Board members and other volunteers (often past CRT 
Board members). But additional volunteers number in dozens due to the efforts undertaken by 
both CRTs to ensure that their communities feel a sense of ownership of the project as a whole. 
Why We Are Unique: Unpaid citizen volunteers are responsible for most of 
our accomplishments. We operate with ad hoc committees oflocal residents. 
These committees are assigned responsibility for specific projects. If citizens 
want to accomplish something, it gets done. If not, it doesn't. 
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We are a 501 C-3 general membership organization with over 100 members 
out of a total population of 1600. The Board of Directors allows the general 
membership to make all programmatic and funding decisions. We meet on the 
first and third Mondays of each month and average over 30 persons in 
attendance at each meeting. 
We try to focus all our energy on identifying and completing community 
projects. Our hallmark is inclusiveness. We are successful at bringing individuals 
and organizations with differing viewpoints together to work on projects where 
they have common interests 
(http: //www.geocities.com/Heartland/Ranch/ 4206 /pagc6.html ). 
Josephine County EC's programs were developed specific to each CRT area as an 
outgrowth of the governance structure that made it easier for the two different areas to act 
independently. Some community goals had been previously identified through prior planning 
processes. Last of all, the decision-making structure allowed for sub-zone collaboration. 
In Josephine County, local government refused to play a "top-down" role in project 
planning or implementation. The CRT governance structure works to increase individual and 
community agency: 
The lead entity for the Enterprise Community is the Enterprise Community 
Coordinating Council (ECCC). It is made up of eight members, four designated 
by each of the Community Response Teams (CRT's). It is an official advisory 
council to the Board of County Commissioners. Its Bylaws state under Section 
III, Responsibilities, that "it is to act as a networking coordinating, and 
negotiating body whose authority comes from the Illinois Valley Community 
Response Team and the Sunny Wolf Community Response Team". In practice, 
the Coordinating Council automatically okays the programmatic and funding 
decisions of the Community Response Teams and the Commissioners add their 
official stamp of approval. This rather cumbersome organizational structure has 
facilitated total control by local residents. 
(http://\V\Vw.ezec.gov/ezec/or/josephine.html, accessed 7 /3/02) 
In the northern portion of the county, there were no intermediate government 
institutions - both of the communities in the area were (and are) unincorporated, without many 
services available to residents that an incorporated town might have provided. Thus, in Sunny 
Valley and Wolf Creek, the decision to form an organization to oversee EC benchmark activities 
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in the area was analogous to the formation of a town government. Given the fiercely 
independent character of the residents, this was not universally welcomed, though the services 
that became available through benchmark implementation were appreciated. Even so, residents 
- despite any misgivings about the encroachment of government - seemed to recognize the 
need for local institutions that they could have a say in, as distinct from the county government 
"down in Grants Pass." The one area of tension was in balancing the needs and representation 
of the two communities in the area evenly; informants in both places expressed concerns about 
how "the other" community might be taking advantage of the EC process. 
As for the southern end of the county, the EC governing body quickly established its 
independence from the Cave Junction city government. To be sure, there were disputes among 
board members that lasted throughout much of the early phases of implementation, particularly 
regarding what the funding priorities were of the EC. However, by the time of our visit, there 
seemed to have emerged a sense of collective agreement about the EC's direction and how to 
best manage its relationship with local government. But at no time did residents consider the 
EC to be controlled by either the Cave Junction city government or the County Commission. 
Autonomy and Relations with Private Sector 
Relations with Business Enterprises and the Marketplace 
Due to the lack of significant private enterprise in the Central Appalachian EC area, it 
has been difficult for the EC to become overly identified with business interests. Even so, 
during the planning and application phase of the process, a representative of one of the larger 
businesses in the area became very active and engaged in a considerable amount of door-
knocking of residents in the area of interest to his employer. His efforts were appreciated due in 
part to how unusual it seemed to have anyone besides elected officials actually visit residents in 
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the Five County Area. In this sense, it might even have been the case that active business 
participation was perceived by residents as an alternative to the usual political patronage that 
formed the bulk of public policy interaction and debate. However, CAEZ does not have a 
positive record in dealing with businesses in its area: 
CAEZ gets laughed at a lot because they have done little to improve change 
or support local business. An example is, two examples. A little company called 
Trifesco located on Elkhurst Road, it's owned by Tim Woodgirch. Upstart little 
company that sells packing material. This fellow told me that he came to CAEZ 
and was told no without looking at a business plan without anything the word 
was no. That was probably a year and a half ago. Another example is Elswick 
Lumber Company at the comer of Nicholas and Fayette Counties. Elswick is a 
dynamite company, longstanding, hires supporters of the community, very stable. 
Elswick was approved for a loan, expansion, Western Union Development 
Office came in last fall and said we want your money CAEZ for a plant at 
Spencer, a veneer plant at Spencer. CAEZ said look we don't have any money 
we've committed to Elswick. CAEZ voted to go ask Elswick Lumber can we 
not give you the loan (interview with Marty H./1-R-WA). 
In both the northern and southern ends of Josephine County, there were few major 
businesses that had much involvement with either EC organization. This may have been due to 
the involvement of environmentally oriented activists in all stages of the EC's efforts, but I 
would suggest that it was and is more complex than that. Considerable attention was paid 
during planning and application phases to the potential for growth in the region, and the harm 
that might result from unplanned expansion, and what resulted was a larger vision for the future of 
the entire region, one that was sustainable and a departure from the historical pattern of resource 
extraction. While it is unclear just how widespread this vision is, what is clear is that local 
residents are resistant to "business as usual." This, if nothing else, might be the real underlying 
reason for little involvement on the part of major businesses in the efforts of the EC. It may 
also be the case that these efforts were simply too small to attract the notice of the large logging 
85 
companies, but this would be difficult to prove or disprove. What is clear, however, is that there 
has been a more nuanced and careful approach to business development: 
One of the things that we've done collectively here in southern Oregon, 
including Jackson County and some of the regional economic development and 
the state folks, and local people, we're not chasing smokestacks ... Since then, it is 
a lot more efficient to start a business, locally, or to help a local business expand. 
And we've gotten a real big effect. We've got the governor's award for the first 
Oregon business retention/ expansion program a year ago. And so we're really 
doing a lot more in business retention/ expansion area. And the reason for that 
is, I'm no more interested in growth than Boyd Peters is. I'm not interested in 
growth. But I'd sure like to have everybody who's here have a decent job. 
(Interview with Jim Ch./2-A-KA) 
By moving away from industrial recruitment, the Josephine County EC may not have an 
immediate impact on the local economy. However, in the long run, it may very well help the 
local economy to diversify and move further away from resource extraction. 
Social Capital and Religious Divisions in Local Society 
One of the only places for collective action - outside of the family - in West Virginia is 
through one's church. Even in church, there are hierarchies of authority (usually tied to family 
status, age, and gender). But going to church, picking a church, and participating in the life of a 
church are expressions of individual identity. Once there, however, it becomes possible to 
entertain the possibility of collectivity and collective action and security. 
I would argue that one of the strongest legacies of the colonial period in West Virginia is 
the Baptist Church. Churches are a major mediating actor between individuals and society in 
West Virginia; the Baptist Church is no exception. Baptists and Anabaptists fled Virginia before 
and during the American Revolutionary War to escape the oppressive state-religious partnership 
between the Commonwealth and the Church of England in America. Indeed, Thomas Jefferson 
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noted that one of the reasons for the adoption of a statute creating a barrier between church and 
state was the strife he had witnessed while an Assembly member. 
Unlike the Catholic Church, which has a large and intricate hierarchy, the Baptist Church 
can be characterized as atomized and parochial. Each community has a church; some 
communities have several. There is no particular requirement for clergy to be trained as such. 
Participation in and leading of a church service is something that everyone can hypothetically 
have access to. 
Religious organizations were ubiquitous in the Central Appalachian EC region. The vast 
majority of these were Christian, almost without exception Baptist. But almost without 
exception, they did not and do not participate in the work of CAEZ. The structure of Baptist 
churches emphasizes "home rule" - each church acts largely independently of the larger 
denomination and definitely independently of other Baptist congregations. Some of the Baptist 
congregations we encountered in the Five County region were large, though many were relatively 
small. Some of the churches were family-owned and family-run: 
Well in on the Free Will Baptist in Mayse! the man owned the church. The 
preacher bought the land and built his own church and when he died I think his 
wife just you know let them have it. But he literally owned his church, you know 
the land it was on (interview with Henry F./1-A-MD). 
The Baptist churches in the area tended to have a "lay ministry" - there were few (if any) 
pastors or ministers for whom their religious work was their form of employment. Despite 
having said this, there were dearly signs of inter-penetration of personal and religious life as the 
ministers of different congregations would also usually engage in some other form of work, with 
their religious status prominently noted next to their business activity. 
Baptist churches, I argue, are structurally biased towards bonding social capital Several 
people we spoke to in West Virginia spoke of specific events or differences of belief and faith 
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that led to divisions within Baptist congregations. Members had several options: reconcile, and 
thus re-attach bonds with other congregational members; leave, which would involve finding 
another congregation or starting a church of one's own; or attempt change from within, often the 
most risky operation to undertake. There was at least one case encountered where a new church 
started due to a significant difference' of opinion between a female family member and another 
member of the original congregation. 
But this structural bias towards bonding social capital also discourages bridging social 
capital. Attempts to form linkages with outside groups were sporadic. 
[A]ll churches are autonomous and we have the priesthood of a believer and 
so you know we are to interpret for ourselves see the Bible and so that leads to 
lots of independent thinking and not a lot of cooperation among churches. We 
operate that way in our political life as well as our church life (interview with 
Henry F./1-A-MD). 
A Baptist congregation's on-going contact with other congregations might result in shifts 
and changes in membership. This is reflective of the shift of the realm of values from the public 
sphere to the private sphere, resulting from a greater stress on individuation and less personal 
control over public interaction and the problem of lessened trust (Seligman, 1998). It was 
definitely the case that there were few opportunities for congregations to form linkages with 
non-religious groups (as this was seen to be outside the immediate realm of church business) . 
. . . there's no real place people need other than church. So if you're going to 
organize the community here, you can't. There's no place to go where you can 
meet people once you know everybody. And you literally got to go down the, up 
the holler and stop at houses. Or you can go you can work through the pastures. 
But they're not about to include it in the sermon. Cause that's not what they do 
(interview with Red G./1-R-RM). 
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We expected that in Oregon there might be a greater degree of partnership between the 
Enterprise Communities CRTs and various religious organizations, but this turned out to be 
untrue. There are a couple of reasons that may explain this: 
·:· Lack of population density. Each CRT covered a fairly large territory, and while 
there were a fair number of churches and religious organizations in each area, there 
might not have been enough large congregations in order to make collaboration 
really worthwhile for the CRT and the religious group. By itself, however, this did 
not seem to be an adequate explanation. 
•:• Religious diversity. As was noted earlier, there is a great diversity to the population 
and sub-cultures of Josephine County and southwestern Oregon. I observed 
fundamentalist Christian, Wiccan, and Mormon religious expressions in several 
instances. (My favorite example of this were two signs encountered on a state 
highway between Grants Pass and Cave Junction. One was an Oregon Dept. of 
Transportation sign indicating that the next two miles of highway had been adopted 
for cleaning by the Rogue River Community College Pagan Alliance. The other, at 
the base of the official sign, said there would be a "Tent Meeting" three miles down 
a side road.) While it was clear that there were a variety of religious groups present in 
the area, their reasons for being in southwestern Oregon were such that active 
involvement in secular matters might have been discouraged or avoided. Even so, 
two community leaders in the Josephine County EC were Wiccan - and they 
maintained a careful separation between their religious faith and their community 
activism. 
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Community Field Orientation 
While a number of projects have been undertaken in Clay County, most notably 
renovation of the water system, extended 911 ambulance service, and a new community health 
center located at the Clay County High School, there has been little volunteer participation 
resulting from these activities. In contrast, the surrounding four counties' participation has been 
relatively more successful: 
In one county, a branch library and emergency services station were installed serving 
a part of the county considered to be remote from the county seat and therefore in 
need of services. 
In another county, success in funding for Early Childhood and Family Education 
(ECFE) programs in the schools in the EC area was initially successful, but doubts 
linger about the sustainability of the program and the pressure to relinquish control. 
In a third county, efforts to extend water service in the area - again considered 
remote from the county seat - were a tangible marker of the value of participation in 
the EC process. 
Finally, in the fourth county, the creation of an industrial park was a highly visible 
marker of the value of programmatic participation. This despite the fact that the 
area is the most distant from the geographic center of the EC. 
In all of these cases, distinct and tangible benefits to residents were the result of the EC's 
efforts. Additionally, because the EC boundaries did not coincide with the county boundaries, 
but instead included census tracts that were sub-sets of each county, the EC area in each county 
could serve as the nucleus of community coalescence around issues of common interest. This 
was explicitly mentioned in three out of four cases - and implied in the fourth. 
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In Josephine County, the division of labor between northern and southern areas of 
activity made it possible for intended benefits to be highly visible and tangible. In the northern 
area: 
The construction of a wilderness trail to the top of the highest elevation in the area. 
The provision of a new family and children's service center. 
The support for a historical interpretive center near area landmarks. 
The creation of a regular newsletter, serving as a local newspaper for residents. 
The support of local businesses and non-profit organizations in service delivery. 
This last point deserves further attention. A coalition of human service agencies and non-profits 
acted in concert with county government to provide staff support and outreach to residents in 
the EC area efter this need had been identified by the EC. For a considerable period of time, the 
EC offices were synonymous with social service activity, which was ultimately confusing for 
residents who began to see the EC organization as a service provider rather than as a community 
organization. As of March 2001, however, the separation of service offices from those of the 
EC alleviated this confusion. 
In the southern end of the county, in the Illinois River Valley, the EC's efforts were 
slower and somewhat less tangible but eventually had similar visible effects. But more deeply 
than those operational elements, many activities of both Community Response Teams (CRTs) 
involve building and sustaining social processes, relationships and ties. 
The inspiring light of that commune was-·his name was Carl Whitman, died 
of AIDS about ten years ago. He was quite an interesting person. I had a falling 
out because he finally told me to go, but it turned out that I wasn't gay. Oh well. 
But he was an inspiring character who was very energetic in many ways, and 
among other things, he was the most active in our watershed on forest issues, 
confronting the BLM, our timber sale. So I learned it from him, and he got me 
started when yet another timber sale came on board and he said, "Fred, I don't 
want to push any papers on this one. Ifit gets stuck, you're going to have to do 
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it." My minimal paper-pushing power was across the threshold, and back then, 
you could file just a handful of papers and send them certified to the Arlington, 
Virginia, IBLA, an administrative law review before you go into court. And at 
that time, that automatically stops the sale. And I hadn't said anything to the 
BLM and I won their undying--the opposite of respect. They were really upset, 
and I still get repercussions because of that particular move. Long memory. 
(Interview w/Fred F.; 2-A-LL) 
The direction of the Illinois Valley CRT has rotated between various local elites. The 
original IVCRT board of directors was dominated by Cave Junction realtors and business 
owners (reflective of growth machine interest in the prospects of the EZ/EC program). This 
later gave way to representatives of the counter-culture in the area, particularly from Takilma. 
Eventually the counter-culture coalition expanded to include ranchers and opponents to 
National Monument status for the area. Most recently the make-up of the board was shaped by 
negotiations between competing factions all of whom were contesting the direction taken by the 
CRT. 
Effects of Rurality 
Getting In and Getting Out 
Several informants mentioned long commutes to work as a significant aspect of rural life 
in the Central Appalachian EC area. In the past, when there might have been more jobs available 
in the small towns of central Appalachia (due in part to ongoing resource extraction), travel time 
to and from work was significantly less than now. Travel times of over an hour to get to work 
were mentioned for the Five County area, even with the advantage of the high-speed I-79 
freeway cutting through the region: 
Those same people who won't work now won't work any. What will happen 
is the guy that's driving four hours will drive an hour or a half-hour. And there 
would be a cry of hallelujah up and down the creeks in here. I don't know 
anybody who drives close. Everybody who is working is driving a long ways to 
get to their job. Very few people, other than the guy around the gas station out 
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here. A couple of people clerking out here, but they're only making five bucks an 
hour (interview with Red G./1-R-Rlvl). 
The effect of this is to reduce the amount of time that people have for interaction 
outside of work, whether it is parents with their children or simply adults being able to interact 
with one another in social settings separate from employment venues. This becomes particularly 
troublesome when an increasing number of households have two wage-earning adults rather 
than just one. The relatively cruel arithmetic means that families either live in relative poverty 
with a single wage-earner and the possibility of a stay-at-home parent (as wages are often not 
much above the poverty line, even for full-time work), or two wage-earners capable of providing 
economically for their children but only at the expense of the social fabric of their family. 
But the effects of commuting time are not simply measured in terms of time spent on 
the road. In order to hold a well-paying job that requires a long commute, residents must have 
adequate transportation. This means having a reliable car, sometimes two: 
The road system isn't a barrier, dependable transportation is. The '72 
Chevette will get you to your check the first of the month, get you to the store 
twice a month and your beer at the local grocery store every Friday, but it will 
not get you to a Toyota plant five days a week. Personal transportation is very 
serious. So serious that the welfare system allows that as .a reason for not 
working (interview with Marty H./1-R-WA). 
Considerable amounts of money are expended on vehicles not only for gasoline and oil, 
but for replacement of parts and maintenance required by the wear and tear of putting 100 miles 
a day on a vehicle. Again, the arithmetic is dire - have two vehicles for two incomes but also a 
significantly higher cost for basic transportation, or have one vehicle and lower costs but also a 
lower income. 
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In Southwestern Oregon, there was considerable interest in finding new businesses to 
move into the area; but the disadvantages of rapid population growth were also taken into 
account during their planning process as something to be avoided. It was noticeable that the 
residents of the Southwestern Oregon area were unwilling to sacrifice their lifestyle just for a job 
unless a job was truly needed. In a sense, the trappings of the American Way of Life held only 
cursory interest for many Oregonians - they were literally and metaphorically fleeing from the 
consumerist culture that they associated with urban living. In contrast, the residents of the 
CAEZ five-county area were happily pursuing the American Dream and were willing to sacrifice 
some of their social connections in favor of economic debt, in order to do so. 
In summary, family and employment needs may be in direct conflict with civic 
participation due to the time necessary to hold down a job. Thus, those people making the 
largest economic contribution may be least able to participate in the work of the community 
development of the EZ/EC program. Worse yet, those with the greatest time to participate may 
not perceive any value in doing so. 
Maintenance of Inequality 
In West Virginia, we found entire hierarchies of "othering." Depending on where we 
were and to whom we talked, we found very few examples of groups and individuals dealing 
with one another on an equal basis, preferring instead the relative security of structural 
inequities. Thus the folk in the far corner of a county see themselves as being "under the 
thumb" of the "county courthouse guys" who in turn see themselves on the short end of the 
stick from the "state boys" in the capital, and so on. 
There's a tendency if you're in Clay and part of the clique and you look out 
this way you think everybody's a bunch of ignorant hillbillies. Discount their 
opinions. So then you say, well let's just tell them what's good for them. And that 
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doesn't work too well. But that friction is gone on for years (Interview with Red 
G./1-R-RM). 
It is important here to note that even the sense of collective identity is shaped by being 
"othered" by someone else, placing pride and subjugation in a complex internal relationship for 
most individuals, and all of this reinforces the drive to create even more "others." The resulting 
sub-cultural adaptation is reflective of Gaventa's concept of quiescence (Gaventa, 1980; 
Schwalbe, 2001). 
In addition to the spatial stratification, access to information is strictly controlled 
(though not with malicious intent). Simply put, there is little outside or internal pressure to push 
for more distribution of information. Low participation by Clay County residents may be seen 
as acquiescence since the power elite did not change with the arrival of CAEZ, unlike in every 
other county in the designated area. 
There's no jobs for people there that have this low self-esteem that you're 
not going to get them involved. They're down at the bottom of the barrel and 
they don't know how to leave it so they become disoriented in their own 
thinking and it's hard to get them to move in any direction (Interview with Red 
G./1-R-RM). 
Ultimately, the public relationships are based in a sort of feudal structure; or perhaps 
another analogy would be to the caste system in India. In either case, the question faced by 
most Mountaineers is not "who is equal to me?" but rather "who is above me, or below me?" 
This continuously negotiated hierarchy makes it difficult and offputting for those working with 
models of collaboration that depend on "status-as-equals" for smooth operation. Participation 
by residents in public life is often seen as a form of trading power for patronage, however . 
. . . And we have this unique relationship. I mean really and truly we do. It's 
not a political thing or a put on thing or a clique thing. But like I say Joe could 
call him just as well ... I haven't been county commissioner, but Joe could call 
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him just as well and say Senator Love I have a problem down here at the school 
and I wonder if I couldn't enlist your help a little bit. You tell me what it is. I 
would get a hold of [Marvin] and see what he thinks of it and we'll go down 
there and talk to you Monday (interview with Lester A./1-R-OB). 
Josephine County residents in Oregon fiercely protect their ability to self-identify and 
reject outside attempts to influence civil discourse. In contrast to West Virginia, identity in 
Oregon was largely based on self-definition, which meant the refection of whatever identity was 
created for a group through "othering." Not too surprisingly, groups often interacted on the 
basis of equality rather than inequality. And when this was not assumed to be the case, active and 
vigorous measures would be taken to re-establish the equal basis for interaction. 
I think I could say, for me, one of the most successful things that has 
happened is that they've provided an atmosphere where they could gain some 
self-respect by being part of the process, by getting to know everybody in the 
community, and through that they have gotten more jobs, even if they are 
digging ditches and mowing lawns temporarily. Because everybody knows each 
other at this point, we all know the needs of each other and it is helping out in 
that manner. The fact that they can be participants and that the CRT has made 
them feel important and that their vote is just as important as the next persons, 
has given these folks the capacity to be part of the decision-making process 
(Interview with Melissa K./2-R-SK). 
Local units of government had to tread carefully so as to avoid the perception that they 
might be acting in ways that would be perceived as high-handed or authoritarian. While local 
groups might not agree on various issues, there was a strong and unyielding resistance to efforts 
to define and control them from "outside" - whatever that might be in the context of the 
moment. 
In summary, there are profound differences between Central Appalachia EC and 
Josephine County EC. Using the prepositional framework in Chapter Two, the distinct 
character of each Enterprise Community's efforts become quite clear: 
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Table 3. Comparison of Findings 
Forll1 of Outcome: Structural· Pluralism: 
Josephine County EC: 
Central Appalachia EC: 
latticework of voluntary organizations; wide range of volunteer and leadership 
opp<?rtuJlities; .transformative c:ommuni..]'. development possible. ___ _, 
Free Spaces I Sustained Open I Autonomy I Social Capital · Field On.entation 
l Process I from government I Bridging/ 
, i from private ; Bonding/ 
-·------························_J-··------····-- · - l se~!q'._··-·---···--~'!!i.'!!L _ .. 
Yes: several i Yes: prior i Yes: local 1 Yes: Bridging 
pre-existing l planning i elites do not social capital 
local free activities of i control results from 
spaces in both benefit in I process or i governance 
areas of the EZ/ EC l structure; · structure and 
county. process; i county govt. from 
I .d . governance : provi es connections 
structure , oversight but i between 
favors i does not residents. 
...... ................................. ............... ... : . c<:>11sult;i ti<:>!l· '. clir~c;t: .......... .. ..... .......... , 
No: very few, i No: initially · No: Clay i No: bonding 
if any, places ' open process County . social capital 
for public l shut down government stressed by 
discourse; little i when plan was maintains an ' local religious 
voluntary initially informal structures and 
association implemented. control, shared family ties. 
activity outside Almost no partly with the I Little bridging 
of church. volunteer Clay School social capital; 
participation District. I linking is as a 
until recently. · result of 
i Community: 
j Each region 
' already had 
l distinct 
· community 
ID;EC 
activities were 
designed \vith 
this in mind. 
Social: EC 
activities favor 
haphazard 
development; 
this is 
: heightened by 
disputes based 
on pnor 
political 
boundaries. 
~-----------l·-·-·-·---··--J ________ ------~----·-- ··-·--·· ·-·- P-~~ron~_g_e_. __ l __ ·-···-·-·-······· _ 
Form of Outcome: Hourglass Society: 
Power and control retained by political and economic elites; quiescence on the part of 
' 1ll()~t _re~i~(!11t~; _ C?1lllll.~t:y __ ~(!Y(!l()p1ll(!tlt _ 1:1S(!~ .. !c> .. ~(!ifl,f ()~(;(! _ S~;l!1:1S __ 91:1?.: .. ... . 
In addition to the finding summarized above, both areas are sufficiently diffuse 
geographically to validate Wilkinson's concern about rural dispersion limiting the formation of 
community (Wilkinson, 1991). Additionally, the persistent poverty that made each site eligible 
for EC status forms the basis for on-going inequality in each area; what varies are the responses 
to this inequality. In sum, the findings clearly indicate that Josephine County EC's Community 
Response Teams have been much more successful at building civil society, developing social 
capital and addressing persistent poverty than Central Appalachian EC. In the next Chapter, I 
discuss some of the findings in light of the literature review in Chapter Two. 
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Chapter Six: Conclusions and Recommendations 
At the beginning of my thesis, I posed the question: how do voluntary organizations 
build civil society, develop social capital, and reduce persistent poverty? In this chapter, I will 
attempt to answer that question. 
Theoretical review 
In Chapter Two, I reviewed the relevant sociological literature drawing on definitions of 
social capital drawn from Bourdieu, Portes, and others (Bourdieu,1986; Portes, 1995). However, 
organizations and associations are not explained by social capital literature, and tend to be 
considered post hoc instrumentalities in the literature dealing with community. I further suggested 
that this constituted a particular form of social capital, which I labelled "institutional capital." I 
then argued that, in light of Gramsci's definition of civil society (Gramsci, 1971), voluntary 
organizations are a basic element of a fully developed civil society, becoming vehicles for civic 
engagement when they act inclusively to bridge social differences. 
With regard to Gaventa's conception of the third stage of power (Gaventa, 1980) and 
Logan & Molotch's concept of the "growth machine" (Logan & Molotch, 1984), I argued that 
traditional and direct action approaches to community development would not reduce persistent 
poverty due to patterns of oppressive "othering" as proposed by Schwalbe (Schwalbe, et al., 
2001). I concluded that transformative devdopment strategies pursued by broadly-based 
voluntary organizations can be effective in building civil society and reducing persistent poverty. 
Such strategies involve greater emphasis on process and less emphasis on "the money" aspect of 
development activities. 
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Empirical support 
To examine my research question, I proposed a comparative case study using the 
experience of the Empowerment Zone/Enterprise Community program by drawing on two 
sites from Round One of the EZ/EG program, one in West Virginia and one in Oregon. These 
two sites were visited during summer 2000 as part of a research project conducted by the North 
Central Regional Center for Rural Development. Transcriptions of interviews with key 
informants formed the basis of my data for this thesis. 
In Chapters Four and Five, I laid out the antecedents to the program, along with the 
history and cultural context of each site. Paying particular attention to the relationships between 
voluntary organizations and other sectors of society, including businesses and local government, 
as well as residents, I compared and contrasted the experiences of each Enterprise Community. 
So what can be observed? 
West Virginia: "nothin' but the same-ol', same ol. .. " 
CAEZ's lack of success in transforming local conditions is due to several factors. In 
much of the local area, power is maintained in the hands of a small elite. This corresponds 
directly with Gaventa's third stage of power, as well as with Logan & Molotch's conception of a 
"growth machine." This may not have been the case during the planning process, but is the 
legacy of the first Executive Director and the structural elements of the organization's 
governance structure: 
I think there is a real structural equation in this scenario. That it is the 
presence of hierarchy and the way it is structured and the way that it operates 
that governs the ability of the community to create and sustain quality of life. 
And I learned, that I picked this up sort of on my own, and then when I said 
this, someone turned around to me and said, "Well have you read this, and have 
you read that," and it turns out that's not an original thought at all. Where you 
have a vertical hierarchy, you develop a certain, a community, a population that 
has only the vision of how things work in a vertical hierarchy. And I find that in 
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distressed communities, and in much of our country, that vertical hierarchies are 
the order of the day. The communities were developed, as in West Virginia's case 
were extracted purposes, where a vertical hierarchy, the corporate absentee 
landlord came in and was so powerful- economically, politically, and otherwise as 
to influence and control the community structure and define who can do what, 
and when and how. (Interview with Richard K./1-A-AJ) 
In the Central Appalachian EC, activities included in the final plan benchmarks were 
unevenly distributed between the five counties involved, and remain so to this day. While 
certain counties have made progress, I argue such progress results from the fact that outside of 
Clay County, Central Appalachian EC census tracts are in poor areas that are distinct from the 
other counties' economic centers. The commitment of resources to those areas thus serves as a 
catalyst for local resident participation and action. On the county level, however, there is little 
sense of cooperation remaining between the formal institutions that participate in the 
governance of CAEZ: 
My sense is that it has reverted back to a lot of what I call parochial politics 
as usual. And each zone and each county is just trying to grab as much as they 
can for their own sake. And that, and that there isn't maybe as strong of a sense 
of, of maybe, there isn't as strong of a sense of this as breaking the mold of 
business as usual. Or as strong of a sense that we're able to, quote, throw out the 
rules and try something new and innovative. (interview with Leonard Z./1-A-JF) 
There were only four writers of CAEZ's final plan, attempting to integrate dozens of 
meetings and input from hundreds of people, yet scale it to the resources actually secured. To 
respond to the designation as an EC, the final plan was not established according to a process 
similar to the original planning effort - grassroots participation and genuine inclusion of 
residents - but by four people in the Clay County Courthouse laboring feverishly to meet a 
perceived deadline. This reinforced the community's disconnection due to the vastly smaller 
award by also separating the original cadre of volunteers and "plan-owners" from what would 
actually be done. This made it difficult for the organizational process to maintain its original 
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broad base, and worked to disconnect the organization from the citizenry - and thus moving 
away from a transformative development strategy (Hanna & Robinson, 1994). 
In Central Appalachia EC, there were perceived and actual difficulties in scaling back 
from EZ to EC status. At the time of designation as an EC, CAEZ had constructed a plan based 
on getting EZ designation. This resulted in a planning effort for $40 million dollars, but the 
award was for only $3 million ($2. 9 million, as several informants were quick to point out during 
our visit). This had a tremendous psychological impact on the residents and volunteers as it 
seemed as though hopes were dashed in the face of the much smaller amount of money. Several 
informants spoke of the "$2.9 million" funding as a "let-down" from the $40 million they had 
been expecting. 
Central Appalachia EC residents fear unequal distribution of EC benefits to their 
communities. There were several comments made by informants that the CAEZ's process 
involved simply too much work for too little benefit: 
One problem out here, there was an extreme reluctance to anybody's part 
out here to get involved with the CDC. Now if this comes up later on, but this is 
part of the background on it. The people did not really want to jump through the 
hoops that were imposed. They thought it was a lot of needless red tape and you 
had to go to class and learn how to write proposals, formal proposals. And 
present these proposals in front of a group of people. Develop timelines and 
business plans and then go in and make periodic reports on if you were following 
your business plan. And after you got through all that then you had to go borrow 
the money from the bank at a higher rate than a personal loan. And it made 
absolutely no sense to anybody. They said well why would I do it? (interview 
with Red G./1-R-RM) 
Worse yet, there was the distinct impression that EC funding was being siphoned off. In 
general, there has been suspicion that EC funding was being diverted to the other four counties 
(depending on which county you were in), particularly to the one where a new business park was 
being developed as an EC project. 
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CAEZ also remains unable to transcend existing political heirarchies. This has already 
been mentioned but merits further attention. The formal governmental institutions not only 
became embedded in the governance of the CAEZ organization but actually attempted to take 
control of it (in the case of Clay County), albeit unsuccessfully. The result is that CAEZ acts 
essentially as a transactional organization rather than as a transformative one . 
. . . I realized that maybe this organization will end up being similar to any 
county commission or school board. You know, it's going to fall into a pattern of 
another bureaucracy that gets a certain amount of funding. Lives within its 
county boundaries and within the local political boundaries. And to a degree is 
more focused on, well, can we get grants for water, can we get grants to build an 
industrial park. And there's nothing wrong with those things. It's just that, I 
guess the county commission could have gotten that. Meaning, I don't, let me say 
it this way. Probably because it was an EC, it got money that it wouldn't have 
otherwise gotten. And therefore, to the credit of the EC program, it probably has 
genuinely been helpful to the whole area. It's that I sense that the organization 
no longer views itself as maybe as, I don't know, cutting edge, or, or with as 
much possibility for really, really breaking the mold, as opposed to being a 
convenient vehicle that can go tap dollars that it might not otherwise get 
(interview with Leonard Z./1-A-JF). 
CAEZ - while clearly a voluntary organization - is already a part of the political 
structure supporting the growth machine elements of the region. Not too surprisingly, many of 
the activities are related to "curb & gutter" things that get built rather than as processes that 
have the potential to change the community as a whole: 
But if you talk to the people in Roane County, particularly the 
businesspeople, CAEZ's been nothin' but the same-ol', same ol. There's no new 
jobs. There were no new jobs created, and what people wanted more than 
anything else, and what they expected, because of the expectations that we raised 
in those public meetings, was that we were gonna help people get out of poverty 
(interview with Karen M./1-R-BS). 
Oregon: "Good to see the community working together" 
The most immediate lesson to be learned from the experience of Josephine County EC 
is that paying attention to organizational structure and relationships counts for a lot. Because 
the EZ/EC process was adapted to local conditions, one immediate result was the creation of 
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not one, but two independent voluntary organizations that learned from each other as equal 
partners as Community Response Teams. This structural pluralism (Morton, 2000) was an 
immediate benefit as it adapted the general form of the EZ/EC program to the specific local 
context (Berryhill, 2000). 
In addition to the positive structural character of the Josephine County EC's 
organizations, the fiercely guarded independence of both organizations ensured a clear 
separation between the state and both formally organized associations. Combined with the well-
developed sense of community identity in Illinois Valley and the Sunny Valley /Wolf Creek area, 
this strengthens civil society and works to avoid Gaventa's third stage of community power by 
providing a clear challenge to existing power relationships (Gaventa, 1980). 
An important aspect of the work of the Josephine County EC CRTs is the minimizing of 
barriers to formation of relationships, thus building bridging social capital (Narayan, 2000). This 
is a necessary ingredient to the formation of broadly-based voluntary organizations as 
instruments of civil society: 
I feel that the CRT has done an exemplary ... they've put forth a great effort 
in order to include everyone. There are, like you said, certain people that are just 
not going to participating and you're not going to get one hundred percent of the 
votes. I feel that if you could get a good cross section than you're doing really 
well doing it. Democracy isn't about one hundred percent of the populace, 
although, you know somebody, you could talk to somebody, and they could talk 
to somebody else and you can reflect their points of view and you can talk for 
other folks if you know ... like I can talk for friends of mine who cannot come to 
meetings because they work during those hours and they tell me how they feel 
about certain issues and I do talk about it and address it (Interview with Melissa 
K./2-R-SK). 
In addition to the building of bridging social capital, bonding and bridging social capital 
are held in balance due not only to the structural character of the voluntary organizations that 
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comprise the CRT but also to the vibrant community field that recognizes differences and works 
to bring people together: 
One thing comes to mind right now and that is through the Community 
Response Team, people in our community have become more familiar with each 
other and, I believe, a little more sensitive to the needs of each other. The way 
that relates directly to the businesspeople is we haven't been vandalized here in 
two years where it used to happen all the time. Like there's been some 
community awareness and a level of understanding across the board to say, ''You 
know, that's just not acceptable here." I believe this community has matured a 
whole lot because of the CRT being in existence and actually supporting the 
business community (Interview with Ron K./2-R-SD). 
The clear autonomy of the Josephine County EC's CRTs, combined with the on-going 
inclusion of residents in the activities of each organization strengthens the processes of civil 
society on an on-going basis. In so doing, they provide the means by which the community can 
undertake sustainable community development strategies wholly aside from the commitment of 
Federal funding for the EZ/EC program. 
Building Civil Society 
Civil society depends upon well-developed voluntary organizations that form the 
institutions of social interaction (Etzioni, 1993). However, in areas ofpersistent poverty where 
opportunities for rebellion are few and far between and quiescence is more common as a 
response to Gaventa's third stage of power; the lack of diversity may actually be a handicap for 
the purposes of civil society development (Gaventa, 1980). Lack of demographic diversity in 
both Oregon and West Virginia is noticeable and the relative uniformity heightens effects of the 
"hour-glass society" (Rose, 1995), in the latter case. Race and ethnicity simply are not salient 
factors around which to organize. 
In contrast, the experience in Oregon was such that the residents were familiar with 
forming community associations, and adept at using such associations to create change and 
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transform their communities. This suggests that while they might be distrustful of government 
and of "Big Business," this did not prevent residents from taking advantage of resources made 
available through the EZ/EC program. 
Creating space for civil society 
For civil society institutions to form, "space" must be made for voluntary organizations. 
Government and businesses should not dominate public processes for collective action (Rose, 
1995; Logan & Molotch, 1987); even the best of intentioned voluntary organizations can become 
another cog in a bureaucracy that does not serve the interests of the residents of the community 
in which it is based (Ritzer, 2000). The key is· in recognizing the linkage between individuals and 
communities - "community action" is rooted in collective agency being exercised through the 
institutional capital of voluntary organizations as well as the instrumentalities of state agencies 
and business enterprise. 
Drawing on Hanna and Robinson's typology (1994), each EZ/EC organization - despite 
the best of intentions - risked becoming organized to serve the existing traditional power 
structure. As was noted earlier, 22 out of 33 EZ/EC sites were determined to be operating 
under the "Old" paradigm of governance, which indicates the strength of entrenched power 
inequalities in those areas. The remaining eleven operating under the "New" paradigm could 
become transformative in approach, providing they have sufficient institutional capital in 
combination with a broad base of support amongst the residents. 
Within the context of this comparative case study, the Central Appalachian EC shifted 
from being an inclusive organization during its planning process to an exclusive one when it 
entered the implementation phase of the EZ/EC program. Relegated to what Hanna and 
Robinson (1994) describe as a' "traditional" strategy organization, they have spent nearly all of 
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their money on industrial recruitment and only recently have become cognizant of the need to 
reach back out to the community for guidance. 
In contrast, the structural character of the Josephine County EC based on ideals of 
grassroots democracy has had a deep impact on the people, institutions, and communities 
involved in the EZ/EC process. Each Community Response Team may have had to weather 
periods of crisis, but the community has been transformed by the work of the EZ/EC program 
in Sunny Valley /Wolf Creek and in the Illinois River Valley. 
Developing Social Capital 
The problem of developing social capital in West Virginia is rooted in the rurality of the 
area and the nature of religious association within the local culture, combined with the political 
divisions that re-emerged during the implementation of CAEZ's strategic plan. Social divisions 
became widened by the perceived loss of funding (from $40 million to "only" $3 million), 
making competition between different areas more marked. The lack of free spaces, and the 
absence of voluntary associations, made it difficult for individuals to transcend their personal 
context to build the necessary bridging social capital to act collectively. 
One aspect of religious life of West Virginia is that the church is the one place outside of 
family where people's sense of independence and identity can be expressed. Social, political, and 
secular institutions are essentially "carbon copies" of the systems used to keep Mountaineers in 
their place. Through a free expression of (fundamentalist Christian) religion, West Virginians 
have an outlet for the stresses of their everyday lives. 
As a result, the "rebellious" aspect of Baptist churches has meant that there were a great 
number of them in the Five County region, although they were not directly engaged in the same 
sort of community development activities as the EZ/EC program. For the purposes of the 
106 
formation and maintenance of social capital, they acted as great developers of bonding social capital 
- but effective and sustained efforts to alleviate poverty need to include bridging social capital as 
well (Narayan, 2000). 
As for Josephine County, the diversity of the local population in political and religious 
terms has historically been a barrier to building social capital. However, since local and Federal 
government play such an important role in land use management in the area, there is also a 
countervailing social value placed on locals uniting in the face of outside forces. This was seen 
in the fierce resistance to County government acting as the lead organization for the Enterprise 
Community, as well as before and after the planning and initial implementation of the EC's 
strategic plan. 
The presence of free spaces - many of them informal, such as a local coffeehouse -
ensured that there were venues for the development of ties between residents. And although 
those ties may have resulted in conflicts emerging between different local groups (e.g. the 
Hooligans and the businesspeople in Wolf Creek), it also meant that there were opportunities 
for conflicts to be resolved. 
For residents of both Sunny Valley /Wolf Creek and the Illinois River Valley, the lack of 
political boundaries may have been an advantage. So, too, would be the prior experience 
residents had with voluntary associations. Combined with the tolerance (although not 
necessarily acceptance) of religious diversity, it was markedly easier for residents to build 
bridging social capital through the process and development of Josephine County's Enterprise 
Community. 
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Reducing Persistent Poverty 
The biggest difficulty in judging this fairly is in recognizing the scope of the problem. 
Persistent poverty in these two cases has existed for decades and one program is unlikely to 
solve everything overnight. This is particularly true when there is time remaining in the ten year 
span allotted to Round One EZ/EC communities. There is still some possibility of positive 
change that might take place, unlikely as it might seem in some cases. However, there are some 
indicators from each case that give some clue about poverty reduction. 
As far as Central Appalachia EC is concerned, poverty reduction is a part of a much 
larger and longer-lasting problem. As West Virginia has had to deal with the closing of the coal 
mines, and the changing nature of the rail industry, poverty has become a deeply embedded 
element in the lives of residents. Consequently, residents take "the long view" when judging the 
success or failure of a program trying to reduce poverty: 
... Actually, it's not something that happens overnight. It's a hard, long-going 
process. Even to have a ten-year period to make a comparison in doesn't give 
the whole story, I don't think, because it is a longer--people look back fifty years 
and can see what's done the CAEZ better than you can in five years (Interview 
with Jed S./1-V-JO). 
While this may be a realistic assessment, it also likely reflects the lack of confidence felt 
by many residents in the efficacy of CAEZ and the EZ/EC process (see earlier quotes). 
Whether or not CAEZ becomes truly effective in reducing poverty may well depend on the 
belief of residents that reductions are actually possible. 
In the case of Josephine County EC, the hblistic approach adopted by the CRTs and 
Coordinating Council helps address the problem of poverty and lack of employment: 
You give them an opportunity to work and have income and they move off 
of welfare, and below the federal poverty level. I think that ... there is job 
availability. And I think probably in some ways, that is a result, to some small 
degree locally, of some developments in the enterprise community. There's not 
enough jobs available, specifically in the enterprise community, a lot of people 
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are having to still go out. But now they have their resources to do that. They 
have child care they need, they have the transportation, so they can commute 
somewhere else, whether that is Grant's Pass or Medford ... And I think people 
know where they are who they are. Not an arrogant pride, but knowing that 
they're okay, and that there's not that hopelessness, or the degree of hopelessness 
(interview with Skye C./2-A-KT). 
The value of the Josephine County approach is that its community field orientation 
makes it easier for problems to be addressed holistically, rather than by narrowly defined social 
fields (either by geography or economic interest). Even so, it will be some time before their 
promising beginning can be judged a success in reducing poverty. 
Limitations of this study 
The EZ/EC process is on-going and not complete; there are currently 33 sites in Round 
One, and 24 in Round Two, and the Round Three sites are still being announced. In addition, 
the original allocation of funds for Round One EZ/EC communities has been completely spent, 
long before all activities planned in each site's strategic plan will be complete. 
In addition to these general comments about the EZ/EC program, the circumstances of 
the two sites examined in this paper have varied historically. The history of place reflects the 
durability of underlying institutions, which act to reinforce stratification. In such a situation, 
economic inequality becomes institutionalized acting as a break on efforts to transform the 
community field. With that in mind, West Virginia has been settled for a great deal longer than 
Oregon and the patterns of settlement are comparatively very different. This is likely to account 
for some difference between each site. This suggests that further examination of these issues 
should include sites that differ from both Central Appalachia EC and Josephine County EC, 
historically speaking. 
Along with concerns about history, differences in educational attainment are a nagging 
concern. There is some disparity in educational attainment between the community leadership 
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in Josephine County EC and that of Central Appalachia EC; but again, it is difficult to gauge the 
effects on organizational performance and the formation of social capital. 
Intra-group conflicts have hindered the work of both Enterprise Communities at 
different stages of organizational activity. A good example is that of the Illinois Valley CRT in 
Oregon during the early stages of strategic plan implementation: 
After watching on the sidelines with the turmoil and the activities on the 
board during the end of [19]96 so I got on the board. At that time I think it 
would have been easy to characterize it as two or three very well defined interest 
groups and cliques that reached a log jam. Each decision of minor importance 
was another opportunity to test who could line up one or two swing votes. 
Many decisions at that time were one or two vote majorities. Consensus was 
completely not even being attempted as a process. The community perception 
was starting [to] sink to an all time low (interview with Danny B./2-A-HK). 
With this in mind, one remaining question is: just how long will the social capital 
developed as a result of these efforts actually last? Developing the mechanisms to measure this 
and other non-financial outcomes will be vital in order to refine definitions and utility of 
concepts such as social capital, civil society, and poverty reduction. 
Appendix I: Maps 
Central Appalachia EC 
Josephine County EC 
Appendix II: Census Data 
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Josephine County EC, Oregon 
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Appendix II: Census Data 
Population, 2001 estimate 
Population percent change, April 1, 2000-July 1, 2001 
I Population, 2000 
i Population, percent change, 1990 to 2000 
Persons under 5 years old, percent, 2000 
ersons under 18 years old, percent, 2000 
I Persons 65 years old and over, percent, 2000 
1White persons, percent, 2000 (a) 
'Black or African American persons, percent, 2000 (a) 
American Indian and Alaska Native persons, percent, 2000 (a) 
1 Asian persons, percent, 2000 (a) 
Native Hawaiian and Other Pacific Islander, percent, 2000 (a) 
I Persons reporting some other race, percent, 2000 (a) 
! Persons reporting two or more races, percent, 2000 
I Female persons, percent, 2000 
! Persons of Hispanic or Latino origin, percent, 2000 (b) 
!White persons, not of Hispanic/Latino origin, percent, 2000 
l High school graduates, persons 25 years and over, 1990 
West ', 
:Virginia 
1,801,916 
-0.1% -0.4% 
10,330 1,808,344 
3.5% 0.8% 
6.1% 1 5.6% 
25.6% 22.3% 
13.7%1 15.3% 
98.2% i 95.0% 
0.1% 3.2% 
0.7% 0.2% 
zj 0.5% j 
0.0% 1 z 
0.1% 0.2% 
0.9% 1 0.9% 
50.5% , 51.4% 
0.4% 1 0.7% 
97.9% [ 9~.6% 1 
I 3,009 1 773,239 
377 1 144,5181 
I Housing units, 2000 I 4,836 j 844,623 1 
iCollege graduates, persons 25 years and over, 1990 
' 
!Homeownership rate, 2000 79.2% j 75.2% 1 
!Households, 2000 j 4,02o j 736,481 J 
! Persons per household, 2000 I 2.55 j 2.40 I 
j Households with pe,r_s_o_n_s _u_n-de_r_1_8_,_p_e-rc_e_n-t,- 2-0_0_0 ___ ___ -+-I ---3-6-.3-0/c-o r-1 --. ---3-1.-8_%_,I 
Median household money income, 1997 model-based estim_a_t_e----rl--· $21 , 172·f--$2l ,432 I 
! 26.8% I 16.8% I ! Persons below poverty, percent, 1997 model-based estimate ,.,.. 
;Children below poverty, percent, 1997 model-based estimate 
Business QuickFacts 
Private nonfarm establishments, 1999 
r--··-· --
! Private nonfarm employment, 1999 
I 35.2% ! 24.7% J 
___ 1,_3~_ 41 ____ 54~ 
! P~ivate nonfarm employment, percent change 1990--1999---· -j 149.3% j 13.1%1 
b_o_ne_~ployerestablishments, 1999 I 435 j 81 ,21~ 
i Manufacturers shipments, 1997 ($1000) NA! 18,293,309 j 
j Retail sales, 1997 ($1000) 37,899 j 14,057,933 I 
I 
L~:_ta_il sal_:s p_e_r ~-p_ita_, _1_9_9_7 ---- ----- ___ $3,604 I $7, 7 4~ 
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Minority-owned firms, percent of total, 1997 F l 3.8% 
Fl 27.1% 
I 
Women-owned firms, percent of total, 1997 
Housing units authorized by building permits, 2000 25 3,763 
!Federal funds and grants, 2001 ($1000) 63,157 12,540,808 
342 59,926 
"' " 
West 
hy' Quic~~ac~s , Clay County Virginia 
l Land area, 2000 (square miles) 342 J 24,078 
30.2 75.1 
' 
1 Persons per square mile, 2000 
I Metropolitan Area None j 
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, Population, 2001 estimate 
I Population percent change, April 1, 2000-July 1, 2001 1.8% 1.5% 
Population, 2000 75,726 3,421,399 
20.9% 20.4% Population, percent change, 1990 to 2000 
~ 
, Persons under 5 years old, percent, 2000 5.3% 6.5% 
Persons under 18 years old, percent, 2000 23.1% 24.7% 
i Persons 65 years old and over, percent, 2000 20.1% 12.8% 
White persons, percent, 2000 (a) 93.9% 86.6% 
Black or African American persons, percent, 2000 (a) 0.3%, 1.6% 
,American Indian and Alaska Native persons, percent, 2000 (a) 1.3% 1.3% 
1Asian persons, percent, 2000 (a) 0.6% 3.0% 
ative Hawaiian and Other Pacific Islander, percent, 2000 (a) 0.1% 0.2% 
. Persons reporting some other race, percent, 2000 (a) 1.2% 4.2% 
ersons reporting two or more races, percent, 2000 2.7% 3.1% 
i Female persons, percent, 2000 51.4% 1 50.4% 
!Persons of Hispanic or Latino origin, percent, 2000 (b) 4.3% 8.0% 
!White persons, not of Hispanic/Latino origin, percent, 2000 91.4% . 
' 
83.5% 
l 
1,511,7601 32,680 j 
5,224 ,. 382, 171 
l High school graduates, persons 25 years and over, 1990 
~ . . . ' ·- ' - - - ·- ·-· ' . ' . 
College graduates, persons 25 years and over, 1990 
l Housing units, 2000 33,239 ! 1,452,709 
!Homeownership rate, 2000 70.1%1 64.3% 
, Households, 2000 i 31 ,0001 1,333,723 
i, Persons per household, 2000 2.41 2.51 
jHouseholds with persons under 18, percent, 2000 29.8%J 33.4% 
l Median household money income, 1997 model-based estimate $26,988 j $37,284 
rsons below poverty, percent, 1997 model-based estimate 18.7% 11.6% 
ildren below poverty, percent, 1997 model-based estimate 28.5%; 16.3% 
*Josephine 
County Oregon 
1,861 j 99,945 
r·~~~~"--~~==~~'"-'--"--~___.==....,,_~..;..__.......__..,__~~~~· 
! Private nonfarm establishments, 1999 
17,3261 1,332,403 
13.9%1 31.0% 
' 
~ivate nonfarm employment, 1999 
I Private nonfarm employment, percent change 1990-1999 
Nonemployer establishments, 1999 5,2881 212,334 
439,641 ! 47,665,990 
590,258 J 33,396,~  
$8,065 j $10,297j 
. Manufacturers shipments, 1997 ($1000) 
~·~~~~~~~~~~~~~~~~~~~~~---t~~~~~-j-~~~~-l 
jRetail sales, 1997 ($1000) 
r-· ·---
1 Retail sales per capita, 1997 
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j Minority-owned firms.percent of total, 1997 6.0% 1 
!Women-owned firms, percent of total, 1997 24.8%J 27.6% 
Housing units authorized by building permits, 2000 424 19,8771 
1 Federal funds and grants, 2001 ($1000) 
l 
427,009 18,401,222 
O~egon . 
95,997 
Persons per square mile, 2000 35.6 
All figures courtesy US Census Bureau, http://quickfacts.census.gov/ qfd/index.html 
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Appendix III: Key Principles of EZ/EC Program 
About th~ Progra1n EZ/EC 
BUILDING C0MMUHl11E:S TOG Elli ER 
Key Principles: 
A discussion of the program's guiding principles 
The Empowerment Zone and Enterprise Community program is designed to 
afford communities real opportunities for growth and revitalization. The 
framework of the program is embodied in four key principles: 
Economic Opportunity 
Sustainable Communitv Development 
Community-based Partnerships 
Strategic Vision for Change 
Economic Opportunity 
The first priority in revitalizing distressed communities is to create economic 
opportunities- jobs and work- for all residents. The creation of jobs, both 
within the community and throughout the region, provides the foundation on 
which residents will become economically self-sufficient and communities 
can revitalize themselves. Opportunities for entrepreneurial initiatives, small 
business expansion, and training for jobs that offer upward mobility are other 
key elements for providing economic opportunity and direction. 
Back to Top 
Sustainable Community Development 
The creation of jobs is the first critical step toward the creation of a livable 
and vibrant community where human initiative, work, and stable families can 
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flourish. However, economic development can only be successful when part 
of a coordinated and comprehensive strategy that includes physical 
development as well as human development. A community where streets are 
safe to walk, the air and water are clean, housing is secure, and human 
services are accessible, and where a vital civic spirit is nurtured by innovative 
design, is a community that can be a source of strength and hope to its 
residents. A community where learning is a commitment for life can foster the 
skills, habits of mind, and attitudes that will make work rewarding and 
families nurturing. 
The EZ/EC Program seeks to empower communities by supporting local plans 
that coordinate economic, physical, environmental, community, and human 
development. 
Back to Top 
Community-Based Partnerships 
The road to economic opportunity and community development starts with 
broad participation by all segments of the community. The residents 
themselves, however, are the most important elements of revitalization. Others 
may include the political and governmental leadership, community groups, 
health and social service groups, environmental groups, religious 
organizations, the private and nonprofit sectors, centers of learning, and other 
community institutions. 
Communities cannot succeed with public resources alone. Private and 
nonprofit support and involvements are critical to the success of a community 
seeking revitalization. Partners also must be created within and among the 
levels of government. Government departments and agencies on all levels 
must work together to ensure that relevant programs and resources can be 
used in a coordinated, flexible, and timely fashion to help implement the 
community's strategic plan and that regulatory and other barriers to 
sustainable growth are removed. 
Through the Empowerment Zone and Enterprise Community process, the 
Federal government offers a compact with communities and State and local 
governments: if you plan comprehensively and strategically for real change, if 
the community designs and drives the course, we, the Federal government, 
will waive burdensome regulations whenever possible, and work with you to 
make our programs responsive to your plan. 
Back to Top 
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Strategic Vision for Change 
A bold and innovative vision for change describes what the community wants 
to become -- for example, the community may envision itself as a center for 
emerging technologies with links to a nearby university or community 
college; a key export center for certain farm products, customized 
manufacturing goods, or health and other human services; or a vibrant 
residential area focused around an active local school, with access to jobs, 
retail markets, recreation, and entertainment. 
The vision for change is a comprehensive strategic map for revitalization. It is 
a means to analyze the full local context and the linkages to the larger region. 
It builds on the community's assets and coordinates its response to its needs --
such as public safety, human and social services, and environmental 
protection. It integrates economic, physical, environmental, community, and 
human development in a comprehensive and coordinated fashion so that 
families and communities can work together and thrive. A strategic plan also 
sets real goals and performance benchmarks for measuring progress and 
establishes a framework for assessing how new experience and knowledge can 
be incorporated on an on-going basis into a successful plan for revitalization. 
Back to Top 
Source: http://www.ezec.gov/ About/ 4_keys.html 
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Appendix IV. Interview Protocol 
Site's Name ________________ _ 
Respondent's Name ________________ _ 
Date ________________ _ 
Interviewer __________ ~------
As the number EZs and ECs increases, it is important that the new ones coming on learn from the more 
established and successful EZs and ECs. Thus your participation can help build stronger programs in the 
future. 
We will ask you a series of questions about the JOSEPHINE COUNTY EC and its progress, especially what 
you have observed in terms of a shared vision, the formation of partnerships, kinds of participation, and poverty 
reduction. Because you have been involved (on the Board, as a partner), your concrete observations will be 
very important to use as well tell the story of the JOSEPHINE COUNTY EC. We will also ask questions about 
your personal involvement in the area and the JOSEPHINE COUNTY EC. These personal data will be used 
strictly for statistical purposes to give an overall description of the people who helped us with this research. 
Your personal information will be kept confidential. The tapes and questionnaires will be kept in a locked file 
at the NCRCRD. You name will not be attached. 
We would like to tape the conversation with you in order to be sure that we get the facts right. We will turn off 
the tape recorder at any time you request it. Your answers are confidential. However, we will use the 
information you share with us in a report we will do for USDA. We will not link your name to any particular 
answer. When we use information you have shared with us in the report or an article, we will first check with 
you to be sure that we have the facts right. 
You are, of course free, to end the interview at any time. Do you have any questions? [As part of the interview, 
a copy of the Strategic Vision for the EZ or EC was provided to the interviewee] 
1. Vision/Sustainability First, we would like to ask you a few questions about our involvement with the 
JOSEPHINE COUNTY EC. 
1. Please describe your involvement with the JOSEPHINE COUNTY EC. 
(If known) We are aware of your formal involvement (mention any known board, committee memberships, 
and note down as appropriate for the respondent). Is there something we have missed; anything behind the 
scenes that is not part of the formal record? 
2. Getting the designation of an EZJEC takes a lot of effort on the part of a lot of people. When in the past has 
the community come together to make things happen? 
(Questions 3-6 for Board Members) 
3. How would you describe the original strategic vision and values of the JOSEPHINE COUNTY EC? 
3a. What change(s) have you observed in the strategic vision taken place? 
4. How would you describe the original goals and objectives of the JOSEPHINE COUNTY EC? 
4a. What change(s) have you observed in the goals and objectives that have taken place? 
5. (Provide copy of vision and values statement from JOSEPHINE COUNTY EC materials) Are these values 
and the overall vision still valid today? How have they changed? 
6. Could you give some examples of how the day-to-day activities of the JOSEPHINE COUNTY EC reflect 
its strategic vision? 
(For everyone) 
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7. How has the JOSEPHINE COUNTY EC encouraged citizens to play an active role in local governmental 
issues? 
7a. What has the JOSEPHINE COUNTY EC done to show concern for those who are poor? 
Sa. (Civil Society Type) Can you point to any examples where non-governmental, non-profit organizations in 
the area cooperate with the JOSEPHINE COUNTY EC? (Go to Sa.) 
Sb. (Business Representatives) Can you give me examples where businesses and industries in the area 
cooperate with the JOSEPHINE COUNTY EC? (Go to Sb) 
Sc. (Government Representatives) Can you give examples of local and state governments cooperate with the 
JOSEPHINE COUNTY EC? (Go to 9c) 
9a. (Civil Society Type) What criticisms have you heard people in the area express about the JOSEPHINE 
COUNTY EC? How has the JOSEPHINE COUNTY EC responded to this criticism? (Go to IOa) 
9b. (Business Representatives) What criticisms have you heard the business community express about the 
JOSEPHINE COUNTY EC? How has the JOSEPHINE COUNTY EC responded to this criticism? (Go to IOb) 
9c. (Government Representatives) What criticisms have you heard governmental officials express about the 
JOSEPHINE COUNTY EC? How has the JOSEPHINE COUNTY EC responded to this criticism? (Go to IOc) 
10a.(Civil Society Type) What praise have you heard people in the area express about the JOSEPHINE 
COUNTY EC? How has that praise guided EZ actions? 
10b.(Business Representatives) What praise have you heard the business community express about the 
JOSEPHINE COUNTY EC? How has that praise guided EZ actions? 
10c.(Government Representatives) What praise have you heard governmental officials in the area express about 
the JOSEPHINE COUNTY EC? How has that praise guided EZ actions? 
11. Have you noticed any change in the JOSEPHINE COUNTY EC in response to praise and criticism? What 
sort of changes? 
1. Demographic Characteristics. We would also like to learn a little about your history as a resident or 
person working in this area, your connections to the area,. and how you became involved in the 
JOSEPHINE COUNTY EC initiative. 
Age and Race/Ethnic Membership(make a mental note from observation) 
Sex: M 
12a.Home Address 
12b.Work Address 
F Race/Ethnicity: 
13. Do you rent, own or have other arrangements? 
14. Have you moved recently? 
15. Were you born in this area? Where? 
16. Where did you grow up? 
Age: 
17. Did you go to school here? (probe on elementary school, high school, trade school, college) 
18. Are you related to people who live within the designated area? If so, how many? 
19. What is your primary occupation now? What other money-making activities do you and your family 
engage in to earn money? (Probe -- some may be seasonal). Have you started a new job or a new business 
in the last few years? Have you held other jobs in this community? 
20a. (For business owners only) How has the JOSEPHINE COUNTY EC been helpful in your business? 
20b. (For workers recently employed) Has the JOSEPHINE COUNTY EC provided assistance to you in 
getting a job? 
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21. Do you work in the JOSEPHINE COUNTY EC area? 
22. When did you first become involved in community development activities, and why? 
23a. How did you learn about the JOSEPHINE COUNTY EC strategic vision? When was this? 
23b. How did you learn about the JOSEPHINE COUNTY EC designation as an EC? When was this? 
23. When did you first become involved in the JOSEPHINE COUNTY EC effort, and why? 
24. (Only if relatives are present in area) Has your involvement lead your relatives to participate in the 
JOSEPHINE COUNTY EC? 
III. Participation. From the very start, the E7.IEC Initiative emphasized the participation of area 
residents. Each site seems to take a different approach. We would like to hear your own description 
of the approach the JOSEPHINE COUNTY EC has taken to foster the participation of residents. 
25. What changes have you seen in the number of JOSEPHINE COUNTY EC area residents who volunteer or 
participate in community activities? Is this increasing, decreasing or staying the same? 
26. Has everyone on the board had a history of community activism? Can you give some examples? 
27. Have you observed geographic areas within the JOSEPHINE COUNTY EC where residents participate 
more or less than others? Can you give any examples? 
28. How many individuals from outside the JOSEPHINE COUNTY EC area help implement the JOSEPHINE 
COUNTY EC strategic plan? Can you tell me about them and their contributions? 
29. (Ask of organizational representatives and business people) Have you participated in the JOSEPHINE 
COUNTY EC as part of your job? Or have you participated as part of another organization? 
30a. Do you find that meetings are held at convenient times, for yourself? For people in your area? 
30b. Do you find that meetings are held at convenient places, for yourself? For people in your area? 
31. Has anyone mentioned to you that they have been unable to attend JOSEPHINE COUNTY EC 
meetings or events due to time and place? 
32. When do you get the agenda for the meetings? Do meetings tend to follow the agenda? 
33. Have you ever added an item or topic to the agenda? What have you added? (If they have not done this 
before,. or are new, probe by asking how they might add something to the agenda). 
IV. Linkages The E7.IEC Initiative also emphasizes the use of old and new community-based 
partnerships. We would now like to learn about some of those ties and partnerships. 
34. Have you noticed newcomers to the area become active in JOSEPHINE COUNTY EC projects or 
leadership? Can you give me some examples? 
35. Have you noticed long term residents who have a history of community activism been active in the 
JOSEPHINE COUNTY EC effort? Have you noticed long term residents not previously active in the 
community become active as a result of the JOSEPHINE COUNTY EC effort? How did that occur? 
36. Have you observed certain persons or groups in the area who do not participate in the JOSEPHINE 
COUNTY EC effort? Which persons or groups? 
37. How important is it to involve all persons and groups of the community involved in community-based 
poverty reduction and community development efforts? Why or why not? 
38. How has the JOSEPHINE COUNTY EC tried to include more persons and groups of the community within 
its decision-making processes? Have these worked? Probe - What about the youth? What about the elderly? 
39. What has been effective to take into consideration the persons and groups of the area not present at the 
table, when the JOSEPHINE COUNTY EC goes through a decision-making process? 
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40. When you may have missed a meeting of the governing board, has someone has represented your point of 
view? Would you give me an example? 
41. How do you learn about results of JOSEPHINE COUNTY EC meetings you could not attend? 
42. Do you talk to or meet with others involved in JOSEPHINE COUNTY EC activities outside committee 
meetings or other official functions? 
43. Have you met new people as a result of your participation in the JOSEPHINE COUNTY EC effort? 
44. What has the Josephine Co. EC done to address ethnic or racial issues? 
What has the Josephine Co. EC done to address class issues? 
Have you observed relations among different classes within the community that have been affected by the 
JOSEPHINE COUNTY EC process and programs? Do you think things have improved, stayed the same or 
gotten worse? 
45. What conflicts have you observed between people from different places within the JOSEPHINE COUNTY 
EC area? What has the JOSEPHINE COUNTY EC done to address the conflicts? 
46. Have you made new contacts with other (if a state employee) state government employees as part of the 
JOSEPHINE COUNTY EC process and implementation? Can you give some examples? 
47. Have you made new contacts with other (if a federal employee) federal government employees as part of 
the JOSEPHINE COUNTY EC process and implementation? 
V. Governance Paradigm (OLD VS. NEW) Each site developed its own approach to forming a 
governing body to make decisions for the whole area. We want to make sure we understand the 
structure and composition of the JOSEPHINE COUNTY EC board and how it runs. 
48. As we understand it, the JOSEPHINE COUNTY EC board is made up of representatives from the two 
areas (Sunny Wolf and IIlinois Valley), and each area has its own CRT. How well does this work? 
5 la. Who do you need to get involved to get something done in the JOSEPHINE COUNTY EC area? 
51 b.How has that affected the JOSEPHINE COUNTY EC' s activities (if at all)? 
51c.Is there a person or group that can stop something that the JOSEPHINE COUNTY EC board decides to do? 
VI. Poverty Reduction Everyone hopes that the EVEC Initiative will reduce poverty and that within ten 
years we have some indication of success in lowering the level of poverty for people in this area. We 
would like to ask you about what you have noticed. 
52. What have you found to be the major barriers to poverty reduction here? 
53. Have you seen any change in the amount of poverty in the community since the JOSEPHINE 
COUNTY EC plan was written? What are those changes? 
54. What have been the most successful things the JOSEPHINE COUNTY EC has done to reduce 
poverty? 
55. Are you aware of employment and business opportunities that the JOSEPHINE COUNTY EC helped 
to generate? 
56a. Are these opportunities being taken advantage of by local people? 
56b. Are people from outside the area taking advantage of these opportunities? 
VIII. Final Comments and Requests. I have just a few more details ... 
First, I would like to thank you very much for your contribution to our understanding of the JOSEPHINE 
COUNTY EC. 
57. Is there anything you would like to add on (pause) or off the record? 
58. Do you have any questions of me? 
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59. May I have your permission to phone you later if necessary? 
60. Would you like a Summary of what we learn from our visit here? 
61. (Provide list of board members and other potential respondents). Would you please indicate those who are 
on the list that we should speak to if we run out of time and cannot interview everyone? 
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